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Abstract 
The Policy Sciences, Social Work, 
ari4 .the Analysis ... of· -·Social P61icY·--
Aileen Florita Hart 
This dissertation addresses two issues. One is 
the means by which particular policy science concepts 
and technologies inform social workers functioning 
as analysts of social policy. The second is the 
caveat of social work regarding the analysis and 
development of social policy. 
Because, among social scientists, economists, 
systems analysts, political scientists, and policy 
scientists most frequently contribute to the develop-
ment and analysis of social policy, their disciplines 
have been chosen for study. The concepts and 
perspectives unique to each have been d~.~~J;ib~g w_ith 
regard to how they are applied to the development 
of social policy. 
The first element of the study design is the 
introduction of the concepts, techniques and 
perspectives of economics, systems analysis, 
political science, and the policy sciences as they 
are pertinent to the development of social policy. 
Policy analyses are" presented illustratively in order 
to stress discipline-based differences in methodological 
and/or conceptual foci. Distinctive underlying decision-
rules by which policy choices are made by different 
analysts are described. 
The study is also designed to explore means by 
which the knowledge and skill base of the policy sciences 
can be useful to a social worker in the role of policy 
analyst. Concepts, techniques and underlying decision 
rules are presented as they can be "borrowed n by 
social workers who analyze policy. 
Finally, an interpretation of the role of the 
social worker as policy analyst is presented. The 
strengths and limitations of each macro science are 
recapitulated. The synthesizing of concepts and methods 
of inquiry that are relevant to the analysis and develop-
ment of social policy is elucidated. 
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This dissertation addresses two issues. One is 
the means by which particular policy science ·concepts 
and technologies inform social workers functioning as 
analysts of social policy. The second is the caveat 
of social work .regarding the analysis and development 
of social policy. 
The study introduces the concepts, techniques 
and perspectives of economics, systems analysis, 
political science, and the policy sciences as they 
are pertinent to the development of social policy. 
Policy analyses are presented illustratively in order 
to stress discipline-based differenc~s in methodological 
and/or conceptual foci. Distinctive underlying decision-
rules by which policy choices are made by different 
analysts are described. 
Finally, an interpretation of the role of the 
social worker as policy analyst is presented. The 
strengths and limitations of each macroscience are 
recapitulated. The synthesizing of concepts and 
.. ' . 
" ' 
methods of inquiry that are :rel,evant to the -analysis 
and development of soc1a~ policy is elucidated . 
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DESCRIPTIVE AND METHODOLOGICAL PARAMETERS OF STUDY 
INTRODUCTION 
The substance of this dissertation has been 
pursued in light of two policy-related issues. One 
is the unified, broadbased perspectives about 
dilemmas of social reform that has been legitimized 
and formalized by the convergence of the social 
sciences during the past two decades. The second 
is the relevance of social work to the analysis and 
development of social policy. How do social science 
concepts and technologies inform social workers who 
deal with policy development? Conversely, what 
if any -- are the unique substantive contributions 
1 
of social work to the analysis and developme,nt df 
social policy? 
Because, among social scientists, econo~ists, 
political scientists, policy scientists and sys~ems 
analysts most:-· frequently' contribute to the d~velopment 
and analysis of social policy, their discipl~nes 
have been chosen for study •. The concepts anp per-
spectives un~que to each have been described with 
regard to how they are applied to the development 
of social policy. 
OBJECTIVES 
The study has two objectives. The firs~ is to 
introduce the concepts, processes, and persp~c- I 
2 
(' 
tives of economics, systems analysis, political 
science, and the policy sciences, as they are 
pertinent to the development of social policy. 
To foster this objective, policy analyses will 
be presented illustratively in order to stress 
discipline-based differences in methodological 
and/or concep~ual foci. Distinctive underlying 
decision-rules by which policy choices are made 
by different analysts will be described. 
The second major objective of this study is 
to explore the relationship of social work to 
the development and analysis of social policy. 
That is, as the policy sciences converge around 
a broad-based perspective about social welfare and 
social problems, the boundaries of social work will, 
of necessity, shift accordingly: either externally, 
as defined by other disciplines, or within the 
confines of the soc"ial work profession. Will 
social work have a unique contribution to social 
policy analysis? How can social work's traditional 
use of social science theory be adapted to policy 
analysis? Will social policy analysis be recognized 
as a legitimate social work contribution? Or will 
3 
social policy analysis be the domain only of the policy 
sciences as they continue to develop an interest and 
expertise in the analysis and development of social 
policy? What will be the relationship between social 
work and the policy sciences with regard to social 
policy analysis and development? 
It seems timely, in view of such query, to explore 
social work's traditional propensity for borrowing 
knowledge from the social sciences. In what ways 
4 
can social work utilize techniques, concepts and decision-
rules endemic to economics, systems analysis, political 
science, and the policy sciences? Specifically how 
are the methodologies utilized applicable to the social 




Because social policy has developed incre-
mentally and in accordance with the vagaries of 
political processes, analyses of social problems 
and the policies engendered to cope with them have 
tended to focus on specific subjects, rather than 
to reflect a generic method of inquiry. Individual 
approaches to analysis, although they may reflect 
common trends, tend to differ according to such 
variables as the subject matter, the political or 
ideological commitment of the analyst, his profes-
sional training, and the mandate with which his 
analysis has been commissioned. And from a narrower 
perspective, social policy development can be 
I 
distinguished as being reflective of a discipline 
or field of study, problem-focused, or a combination 
of the two. 
In addressing the problems of conceptualization 
and measurement in studying policy impacts, it is 
possible to distinguish discipline from policy-





advances the understa~di~9 ~~'an intellectual 
problem on a theoretic~l level; policy-oriented 
research, on the other hand, is problem-based 
and concrete. 
The intent of this stu~y, in this regard, is 
to initiate an inquiry about the continuum between 
discipline and problem-based analyses of social 
policy: Specifically, can differences in problem-
oriented approaches to social policy be attributed 
to differences in the disciplinary backgrounds o! 
the analysts? tfuat particula~ variables exemplify 
differences in the disciplinary backgrounds of the 
analysts? Of what concepts or knowledge-based skills 
are these differences composed? Conversely, do 
approaches to social policy analysis transcend 
differenc~s in discipline? Or, are styles of policy 
analysis dictated by the problem at hand, rather than 
by a methodological approa'ch? 
The impetus for the study, is two-fold: First, 
there is no widely known arid accepted model for 
social policy development that, considers the 
relationships among potential contributions of the 
several social science method~loqies. Secondly, 
there is no systematic 'refereri~e in the literature 
to all aspects of the relatio~ship between the 
policy sciences and social policy development. 
6 
PROPOSITIONS 
This study has been based upon four propositions. 
One is that the differences in disciplinary approaches 
to the analysis of social policy can be distinguished. 
The second is that comparison of policy analyses 
yields particular variables that can be identified 
both in a specific study, and in the theoretical 
literature of the analyst's discipline. The third 
is that economics, systems analysis, political science 
and policy science contribute concepts, techniques 
and approaches that can be utilized by social workers 
in their role as policy analysts. 
The most important hypothesis upon which this 
study is based is that social work differs from 
eocnomics, systems theory, political science and the 
policy sciences in two ways. One is the obvious 
difference in perspective. The other is a singular 




I SOCIAL NORK AND THE DEVELOPUENT AND ANALYSIS 
OF SOCIAL POLICY 
If social work can claim uniqueness vis a vis 
policy analysis, that uniqueness rests in a field of 
expertise, a set of value preoccupations, and a per-
spective about the role of consumerism in the planning 
process. 1 
Increasingly, social work's field of expertise 
is recognized as the personal social services. These 
services include family and child welfare services~ 
programs for very old and v~ry young citizens: pro-
grams for the physically, emotionally and mentally 
handicapped; and access and referral services~ 
lsee, for example: Alfred J. Kahn, Theory and 
Practice of Social Planning (New York: Russell Sage 
Foundation; 1969); Alfrec J. Kahn, Social Policy and 
Social Services (New York: Random House, 1974): Martin 
Run,--Soc-:L.a-l-PoJ.icy, Issues o·f Choice and-Cha·nge- ·{-New 
York: Random House, 1971); and Neil Gilbert and Harry 
Spech~, Dimensions of Social ",,1elfare Policy (l~ew York: 
Prent1ce Hall, 1974). 
2Sheila B. Kamerman and Alfred J. Kahn, Social 
Services in the United States (Philadelphia: Temple 
UniversitY-Press, 1976), p.3. 
B 
No single perspective about the development 
or analysis of policy characterizes the social 
work·profession. Particular value perspectives, 
however, constitute recurrent themes in the litera-
ture. One such value is the importance of redis-
tribution of goods and services. Redistribution, 
in this regard, can be broadly defined as the 
recycling of scarce resources both from richer 
to poorer people by devices other than market 
transactions. 1 
Ultimately correlated with issues of redis-
tribution is the profession's concern with the 
relationship of the public and private sectors. 
Since redistribution implies dedication to the 
securing of rights and benefits by other than 
market criteria, the balance of government and 
private provision of services is crucial: reduction 
of inequalities is the objective for which 
redistribution is an instrument. 
lsee, for example: Richard M. Titmuss, "Issues 
of Redistribution in Social Policy," Commitment to 
Welfare (New York: Pantheon, 1969), p. 122. See-a1so 
Robert Lampman, Ends ~ Means 2! Reducing Income 
Poverty (Chicago: Markham Publishing Company, 1971). 
9 
,." 
The third value preoccupati_on of rel"evC1";rl_~f3:"_ 
to social work is a focus on comprehensive, public-
sector planning. Stressing prevention and inter-
vention as social work tasks, the function of 
planning is to strengthen the viability of "the 
family unit and to provide institutional outlets 
for social development. 
There are constant tensions and dilemmas 
inherent within each task as well as among them. 
For instance, redistribution necessarily confronts 
scarcity of"appro~riately allocated resources, and 
consequent choices among programs. Similarly, the 
concept of clients as consumers often raises the 
tension inherent between the role of expertise and 
that of participation in policy processes. 
In light of these tasks, this study assumes 
that the profession's primary contribution to policy 
analysis is the articulation of choices, conflicts, 
and constraints upon action, brought about by 
tens-ion among competing- values. 
10 
CORE CONCEPTS 
Core concepts utilized by economists, systems 
analysts, and policy scientists will be defined and 
developed in the body of this text. Throughout, 
particular concepts will retain constant properties. 
Policy development will be defined as attention 
to the choice among alternatives in light of specified 
criteriai analysis of alternative policies designed 
to achieve certain objectives. l 
Social Policy is a term that a) refers to a field 
of study: as such it is a synonym for the social 
welfare sector, and b) is a core of ideologies and 
values -- a standing plan indicative of particular 
choices and constraints upon action~ 
I 
Policy Analysis is the application of deliberate 
analytic devices to policy choice, either regarding 
a total planning process, or a category thereof such 
as task definition of a program, or implementation. 
lAlfred J. Kahn, Theory ~ Practice of Social 





ECONOi-11CS AND THE DEVELOp~mN'!' AND ANALYSIS 
OF SOCIAL POLICY 
INTRODUCTION AND PURPOSE OF CHAP'l'ER 
The purpos~ of this chapter is to explore maans 
by "which economic perspectives, concepts, and 
techniques can be applied by social workers to 
the development and analysis of social policy. 
While the technicalarment"arium may not be readily 
accessible, economic analyses of social policies 
are comprehensible to the non-economist and can be 
informati ve in broad tel.°ms, if not in technical 
detail. The application of economic constructs to 
12 
both the ideological parameters and to the practical 
nature of social policies can be illuminatinq. In 
addition, key economic concepts and tools can be 
fruitfully applied to the definition of a problem, 
to its alternative solutions, and to the projection 
of its consequences. 
CONCEPTS AND PROCESSES 
Economists concern ~hemselves primarily with 
two issues. One is the ways in which resources are 
utilized; the second is the means by which the fruits 
of economic activity are distributed. Concepts and 
processes with which economists function with reqard 
to these two issues can be classified in three cate-
gories. 
The first category is, in essence, a systems 
approach to the interrelationship of phenomena. From 
this perspective, problems, issues, policies and 
policy consequences are measured and defined as they 
affect one another. Integral to an analysis of tax 
policy, from this point of view, would be a study of 
13 
th~ benefits. a.n.d_expenditures that speci-fic--kinds o'f 
taxes generate. Similarly, a study of the financial 
costs of a progr~ would reflect its social costs 
and henefits as well. 
A systemic approach to interlocking phenomena 
is relied upon by economists to analyze the long and 
short-run effects of policy or program choice. The 
economist's study of a rise in the payroll tax, for 
instance, accounts for the inherent tradeoffs and 
opportunity costs, both social and economic. l He/she 
also illustrates the indirect macroeconomic effects 
of policy change -- in this case upon purchasing po,,,er 
and inflation. 
Economic concepts and processes can also be 
applied to the measurement or specification of a problem 
or condition. Varying definitions of poverty and 
inequality, for instance, are arrived at using quanti-
tative techniques. Obviously, how poverty is defined 
has major implications for social policy; defining 
poverty as the absence of minimum provision leads to 
policies different from those defining poverty as 
inequality. 
14 
lSee for example, Alicia H. f-1unnell, The Future 
of Social Security (Washington, D.C.: Brookings Institution, 
IJ77), and Joseph A. Pechman, Henry J. Aaron, and Michael 
K. Taussig, Social Security, perseectives For Reform 
(Washington, D.C.: Brookings Inst1tution, ~2). 
15 
The third category is characterized by the assumption 
that because resources are limited, choices among 
priorities are necessary. Resource allocation, rationing 
and redistributional processes constitute vehicles 
by which selection among competing alternatives is 
executed. From this perspective, also, all public 
expenditures are analyzed as products of choice, resource 
allocation, tradeoffs, and opportunity costs. The 
economist focuses upon both efficiency and distributional 
issues. 
All three categories are reflective of the economists' 
increasing concern with effectiveness as a criterion 
for the measurement of program objectives. While 
-
efficiency has traditionally been a mainstay to economic 
analyses of social policy, more recent studies reflect 
a dual preoccupation with effectiveness as well as 
. ' 
efficiency; 1 they also evince an increased concern 
about the role of policy in repairing the deleterious 
consequences of market transactions for low income 
groups. 
lSee for example, Arthur M. Okun,' Equ'ality and 
Efficiency, The ;tg Tradeoff (l'1ashington, D.C.: Brookings 
Institution,-r97 , and Alice M. Rivlin, Systematic 
Thinking For Social Action U'7ashington, D.C.: Brookings 
Institution, 1971). 





TYPES or STUDIES: ~mJOR TRENDS 
ANALYSIS OF EXPENDITURES AND BEt'!EFICI1~RIES 
Several types of studies are used by economists 
to nnaly~c the consequences of social policy. A 
major one is the analysis of expenditures and 
dc:dineation e.f tr.ansfer payments that benefit 
different categories of people. 
Plotnick and Skidmore provide an excellent 
example of this type of stUdy~ .Their detailed 
statistical analy&is of changes in the incidence 
of poverty and the composition of the poverty 
populcLtion between 1965 and 1972 traces the 
effects of economic factors on pre-trunsier poverty. 
In additi6n to catalcging the specific social 
welfare costs and in-J:ind programs included in 
expendi tures, Plotnick al}g __ SkiCh:lorc tease ou t 
proportions of expenditures going to the population 
lRobert D. Plotnick and Felicity Skidmore, 
Prog~ ~nst ~overty2.. A Re\'ie\~ of ~ 1964-1974 
Decade (Ne\.; York: Academic Press, 1975). 
16 
17 
at large as compared with that explicitly benefitting 
low income groups. They also analyze expenditures 
not only in absolute terms, but ~lso as percentages 
of total government spending. 
ANALYSIS OF INTERRELATIONSHIPS Al-tONG POLICY CHOICES 
AND THEIR CONSEQUENCES 
Another type of study in \'lhich economists 
engage is an analysis of interrelationships among 
. 
policy choices and policy consequences. This kind 
I 
of analysis is based upon the premise that resources 
are limited and that any program or policy choice 
carries with it risk and uncertainty as well as 
anticipated and unanticipated consequences. Economists 
who argue for a status quo incomes policy, for 
instance, maintain that any feasible increase in 
benefits for one population group automatically and 
inevitably cirninishes benefits for another population 
group. From this point of view, an innovative 
. 
negative income tax system might imperil the benefits 
accrued to current recipients of Supplem~ntal Security 
, '", 
.: ,., 
Income, food stamps, ·and. o·thei .' i'n.~kind programs, unless 
either taxes and/or fe4e.ral. costs spiral. 
The analysis that focuses on interr'elationships 
amon1 effects of various programs also considers the 
social and economic cost of not introducing'a given 
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strategy. Not supplying people with adequate cash and 
in-kind assistance carries the potential risk of including 
hospital or institutional costs that might have been 
prevented, were the original benefits adequate. 
The interlocking relati9nships and tradeoffs among 
economic and social goals is· ~owhere more dramatically 
illustrated than in the economist's analysis of the 
Supplemental Security Income·program. An analysis of how 
the Supplemental SecuritY·I~come program affects disparate 
goals inherent in the existing tax-transfer system illus-
trates the interlocking nature of administrative and 
financing mechanisms, as well as conflicting policy con-
sequences implicit in income maintenance policy generally. 
Ozawa,l in her analysis, highlights the basic social 
and economic ·policy changes brought about by the-passage of 
the Supplemental Security Income program: administrative 
. , 
and financial federalization~ uniform, federal eligibility 
requirements: and presumed need~ rather than means tests to 
determine eligibility. ,In an~-lyzing the Supplemental 
lMartha Ozawa, "S. S • I .: P~o'gress or Retreat," Public 
Welfare 32 (Spring 1.974): 33-41. 
, .' . .' . 
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Security Income program as one facet of income main-
tenance policy inextricable from others, Ozawa describes 
the economic and social advantages, limitations, dispari-
ties and inequities brought about by the program. with 
the use of statistics comparisons, and precise definitions 
of costs and benefits, she illustrates the irreconcilea-
bility of a program meant to be progressive with a 
previously existing system placing a premium on work 
incentives and productivity in the labor market. 
By contrasting the Supplemental Security Income 
program eligibility requirements and benefit levels 
with those that pre-dated it, she is able to project 
the inequities and the inflexibility inherent in the 
Supplemental Security Income program. She notes that 
some of the virtue in routine made possible by the 
utilization of a three-month accounting period and the 
use of presumptive needs, may create a lac); of flexi-
bility given energency needs. Different kinds or 
degrees of incapacity or disability, for instance, 
can affect beneficiaries differently, despite similar 
living arrangements: adjustment for over or under pay-
ments in a previous quarter creates obvious hardships 
for the poor in planning for a three-month period~ the 
automatic reduction of the Supplemental Security Income 







person's household m~y negatively. affect both partjes, 
particularly if the beneficiary pays ren~. Similarly, 
a relative offering lodging to a "beneficiary, and hav~ 
ing other financial obligations, may not be able to 
incur the equivalent of one-third the Supplemental 
Security Income benefit} 
Ozawa's analysis of the relationship of the Supple-
mental Security Income program to existing social secur-
" ity legislation further illustrates the analytic concept 
of interlocking phenomena. She explores the policy con-
sequances of one perscn's.being simultaneously eligible 
for a means tested income maintenance program such as 
the Supplemental Security Income program, and a non-
means tested program such as Social Security. She notes 
that: "Under the la,,,., a person who retires at 62 
receives at least a 20% cut in social security bene:its 
to which he would have been entitled if he retired at 
65. But if his social security benefits at 65 is 
expected to be below the Supplemental Security Income 
standard, hi"s" decision to retire" early would not 
decrease his ultimate income after he reaches 65. The 
point is that because of the Supplemental Security 
Income's guarantee of income for the aged, the 20% 
reduction in social security benefits imposed on the 
worker who retires at 62 is nullified as soon as he 
lIbid. , p. 36 • 
\. 
reaches 65."1 
The interlocking phenomena approach to policy 
analysis makes clear that while policies are enacted 
and programs developed in a fragmented manner, the 
effect upon the recipient can only be accounted for 
in toto. When the multiple effects of programs on 
the beneficiary are analyzed, the contradictions and 
irrationalities and inefficiencies among them become 
evident. The inadequacies, inequities and contradic-
tions of a policy may not be evident w~en a single 
program is analyzed as programs for which a single 
beneficiary is eligible. 
Recognition of the interrelationship among taxes, 
transfers and expenditures, between the problem of 
poverty and the nature of public aid to solve them, 
is also the basis for Stein's analysis of income 
transfers. 2 His primary focus is the economic conse-
quences of either replacing or reforming the existing 
system of public· aid. 
lIbid, p. 37. See also, Alicia H. Munnell, The 
Future of Social Security (Washington, D.C.: Brookings 
Institution, 1977). 
2Bruno Stein, On Relief Economics of Poverty and 





Stein's analysis of the notch problem, ~or 
instance, alludes -to e-conoinic concepts of alterna_tive 
options, marginal effects, and tradeoff costs: 
"What economists· call a 'notch' problem exists ~lhen 
earning an additional dollar makes the unit economi-
cally worse off than not earning it. This would be 
the case, for example, with a guaranteed minimum 
income above which the unit is fully subject to 
positive income taxes. Under such a circumstance, 
a family that earns the guaranteed income in the 
labor market may find it receives less.dispo~able 
income than a fmaily of the same size and compositlon 
that merely collects it guarantee in the form of a 
transfer payment. "I 
PRODLEI1 SPECIFICATI0~: QUANTIFICATIO~l AND l-tEASURE:·tENT 
A thir4 type of .study in which economi-sts 
frequently engage is the specification of a problem 
lIbid. I p. 92. 
or condition. For instance, poverty frP-Cjllent1y is 
defined according to the economic anc social con-
ventions of the society in \-,hieh it occurs. It can· 
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be specified either as an absolute concept, referring 
to a degree of measurable financial impoverish~cnti 
or as a relative term, imp1yin~ a discrepancy and 
inequali ty among peoples. 1 'l.'he latter category .is 
sometimes referred to as social poverty or inequality: 
"Social poverty is not merely economic inequality of 
property and income living standards, but also ~ocial 
inequality; that is, a relation. of inferiority, 
dep~ndencc or exp1oitation."2 
Hobsba\>w"ln3 refers to t\'10 other categories of 
poverty affecting the various definitions used: 
pauperism and moral poverty. Pauperism refers to 
those "people unable to maintain themselves at the 
level conventioonalOly regarded as minimal \-1i thout 
outside assistance." By implication, the level is 
predetermined and connotes a "model of social 
lPlotnick and Skidmore, pp. 169-170. 
2Martin Rein, "Poverty, Policy and Purpose: The 
Dilenunas of Choice, II Social Po1icv: Issues of Choice 
~ Change (New York: Random House, 1970), pp. 221-249. 
3E • J • Hobsba\-nn, International Encvclop~dia of 







relations that illdica·tes \'lhich paupers have a claim 
on public assist.ance and who is to assist them." 
Moral poverty "d,efines "the place of poverty in the 
value system of a society or of its subgroups and 
institutions. It defines whether poverty is morally 
acceptable and what status it confers or prevents 
th f · . ,,1 e poor man. ropt enJoYl!ng. 
Ways of measuring poverty are as varied as the 
definitions. Th,ree coJlll1ionly used approaches to a 
definitlon of well-being are a blldget-orientated 
poverty line, a comparative income approach, and 
an exanlination of the share of the bottom fifth. 
Each approach dr.aws on a different C!ata base and, 
therefore, leads to different estimates of size, 
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direction of pov,erty and to a differer,t characteristic 
of the poor. 
Plotnick an.d Skidmore~for instance, note that: 
"Rising average ,real incomec. do not affect the absolute 
measures of poverty. However, the relative poverty 
'lines increase at acout ,the same rate as average 
incomes. A society can ireduce the problem of poverty 
1 Ibid. I p. 400. 
2Plotnick apd SJddmbre, p. 170. 
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in an absolute sense by moving people above a given 
poverty threshold •. :The same society may simultaneously 
. - . 
become less egalitarian as measured by the distance of 
its poorest citizens from the typical standard of 
living. The absolute measure would show progress 
towards the reduction of poverty; the relative measure 
would not." 
Plotnick and Skidmore'sl focus is the proportion 
of federal government spending that goes to the poor. 
They illustrate how the proportion of "anti-poverty 
budgets" -- those providing cash, goals, or service 
benefits directly to identifiable pretransfer poor --
has changed during the last ten years. And they analyze 
changes in the level and composition of pretransfer 
poor. In that their analysis relies on a variety 
of absolute and relative definitions of poverty, their 
findings are multifaceted. Their examination of the 
effectiveness of the cash-transfer system between 1965 
and 1975, for instance, illustrates the rapid growth 
in expenditures that cash transfers have had as a 
proportion of social welfare spending. They also 
describe the numbers, composition, and change of 
pre-transfer and post-transfer poor over time, 
lPlotnick and Skidmore. 
( 
- . 
and assess contributions made by public income 
transfer policy to these changes. 
While economists claim no monopoly on the 
ability to measure poverty, they do contribute 
unique perspective, p~rticularly the synthesis, 
comparison, and projection of interlocking sets 
of data. Lampman, for instance, has dramatized 
the fact that the composition of the poor is 
defined by and is sensitive to a myriad of 
sociological phenomena •. He notes that, between 
1947 and 1967, the net effect of demographic 
changes worked against the reduction of poverty. 
He COIICludcs that poverty was reduced in spite 
of r~pid increases in family size and in the 
non-white population generally, and decreases 





Each change may be said to have contributed 
about 500,000 families to the potential 
'candidates for' poverty status in 1967. 
However, categories overlap -- e.g., changes 
are related to labor force changes so that 
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the combined effect must have been consic1erably 1 
less than 4 times 500,000 or 2 million families. 
L~vitan, in analyzing census material concerning the 
characteristics of the poor, elicits other pertinent 
information. He concludes that minority and femule-
headed household units are more apt to be poor and 
less apt to escape poverty. 
The proportion of 1968 poor also poor in 1969 
varied from about half of the families heaced 
by " .. hite males to 2/3 of those headed by non-
white males and females to 3/4 of families 
headed by llom·rhi te female!:. Conversely, 
families headed by nonwhites and females were 
more likely to fall into poverty.2 
Lampman, in his definition of poverty and i.nequality, 
illustrates that poverty reducticm cannot be expectec.. 
exc£!pt \o:ithin the context of overall economic condi-
. 
tions including the rate of unemployment and of 
economic growth. 3 Lamp~an also explains how and why 
1Robert Lampman, Ends ana ~~2l! of Re~ucing 
Income Povert~ (Chicago: l-1arkham Publishing Company, 
1971), p. 79. 
2sar Levitan, Progr.ams In Aid of the Poor 
(Bal timore, loiary land: Johns Hopkins Uni versi ty 
Press, 1976 edition). 
3 Lampr.lan, p. 167. 
...... 
the analysis of tax structure and its impact up~n 
-.- - --.--
poverty cannot be sep"arated- from the system of 
public and voluntary transfers which also affect 
it: 
In""l967 the American "syster:r"of "transfers 1rlaS 
operating on a scale of l32$B. Of this 
total, the pretransfer poor received cash 
and service transfers of about $50B. In 
return they paid about SlOB in the form of 
contributions and taxes. Hence they were 
net beneficiaries of about $40B. This is 
one measure of the scale of our continuing 
war on poverty). b 
In essence, the eliciting of aggregate data, 
and the prediction of trends based upon recognition 
of interlocking social and economic phenomena, are 






Cost benefit ·analysis, cost effectiveness, the 
Program Planning Budgeting System, and systems analysis 
are similar techniques. All are means by which the 
economist and others measure resource investment against 
output produced. All are utilized to evaluate the 
efficiency and to a lesser extent the effectiveness 
of programs. 
QUANTIFYING COSTS AND BENEFITS 
COST-BENEFIT ANALYSIS 
Cost-benefit, as the name implies, refers to the 
relationship between the resources utilized (cost) 
and the benefits obtained (benefit). It can be applied 
narrowly to an agency budget7 or more broadly to 
measure government investments. A cost-benefit analysis 
sets out to answer whether given investment projects 
should be undertaken, and, since resources are limited, 
which one should have priority for implementation. 
Cost-benefit analysis can be used to determine the 




can .mosteffic-iently- 'opera,te1 clr the combination of 
outputs it should produce, giyen a specified 
objective. l 
Cost-benefit analyses b'egin with- a projec·tion··-
of'program output fora'specified period' of time: 
Preschoolers to attend a daycare center for several 
years, delinquency to be prevented, elderly in need 
of housing. A "social va;I.ue" is then ascribed on the 
"product" or outcome, again over a specified time 
period: increased learning among preschoolers who 
attended day care, decreased community costs due to 
prevention of child delinquency, quality housing for 
the elderly. 
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Benefits and costs are. calculated and compared 
for the course of an average or typical year. A ratio 
is then calculated for the relationship of gross 
annual benefits to total annual costs. 
Dorfman2 describes the complex of processes 
involved in a cost-benefit ana~ysis: 
lE.J. Mishan, Economics' for Social Decisions: 
Elements of Cost aenefit AnalYifs (New York: Praeger 
universIty-serIes, 1975, 3rd prInting), p. 11. 
2Robert Dorfman, ed., Meas~ring Benefits of 
Government Investments (Washington, D.C.: The 
Brookings Institution, 1965),·pp. 6-8. 
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1. Categorizing of units or groups which 
may be affected by the programs or policies. 
2. Conceptualizing of effects of a program or 
policy, including indirect and unanticipated 
consequences. For instance, better nutritional 
care leads to better physical health, but may 
also improve ability to concentrate and hence 
educational achievement. Also, public provision 
of nutritional care is a form of redistribution. 
3. Quantifying program objectives and impacts 
including costs and benefits. 
4. Imputing a price on different types of social 
impacts or qualitative phenomena. 
5. Clarifying what method of analysis will be 
most efficient given particular objective. 
6. Selecting a relevant time period for analysis. 
7. Determining social and economic opportunity 
costs. 
also improve-ability to concent.rat.e and 
hence educat.ional achievement. Also, 
public pro~ision of nutrit.ional care is a 
form of redistribution. 
" "3. -Quantifying ""program object.ives and impact"s 
including cost.s and benefits. 
4. Imputing a price on different. types of 
social impact.s or qualitative phenomena. 
5. Clarifying what method of analysis will be 
most. efficient given particular objective. 
6. Selecting a relevant time period for analysis. 






An example of how a study of costs, benefits 
and consequences is applied to social sector program-
ming is R. Wager's "Care of the Elderly,,,lundertaken 
by the Essex Country Treasury pepartment in England. 
The study utilizes social survey data to 
redefine costs incurred so that they include social 
as well as dollar amounts. In addition it focuses 
upon issues previously not considered by orthodox 
accounting procedures: 
a) Are domiciliary ·care and r~sidcntial care 
really feasible alternatives for the elderly? 
b) Is it "possible to assess the state of the 
potential clientele in a fairly objective way that 
will be useful for operational purposes? 
c) Is it possible to establish a ~uitable basis 
for comparing the costs of such widely differing 
facilities as domiciliary care and residential homes? 
d) Is it possible to identify patterns of care 
that are likely to be less costly without being less 
effective?2 
lRobert t~aoer, Care of the Elderl v (London: ~ __ ;....a.. 
Institute of Municipal Treasures and Accountants, 
1972). 
~Ibid. p. 5. 
r· 
l. By calculating resource costs to the community 
at large, rather than simply local authority 
expenditures, the researchers corne to more broad-
based conclusions 'than possible in other types of 
studies. 'l'hey observe,' for, instance, that-- elderly' ' 
citjzens living alone incur costs higher than those 
who, because they l.ive with others, spend less. 
Therefore, they note that "there are significant 
potential economic savings to the conununity through 
making small purpose-built cwellings too big for 
their needs ••• irrespective of whether the accom-
modation is (public or private)."l 
Institutional and domiciliary2 living options 
were compared for costs and benefits. The utility 
of the study's findings was its quantification of 
relevaht social factors not traditionally perceived 
in monetary terms. 
lIbid., p. 7. 
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2."Domiciliary care was defined as all services 
~nablin_9,_ t_~e _ elderly to continue being satisfac-tori-ly 
in their own homes or ~lith relatives or friends. II 
Ibid., p. 12. 
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For instance, information was secured by 
indicating the absence of facilities deemed necessary 
-- an indoor toilet, bathroom, electricity and gas, 
indoor mains water supply and sewage. l Also 
quantified were less tangible items such as if the" 
applicant had difficulty in climbj ng stairs and \'Tas 
living without an elevator, anc if he/she neeced but 
had no house cleaning help. Similar indices were 
developed in other categories relating personal 
attributes such as age, social financial situation, 
health and incapacity, to reasons "Thy applications 
wer~ submitted requesting residential care or 
domiciliary services. 
A major contribution of cost benefit analysis, 
as illustrated in thp- Wager stucy, is the concept 
of resource cost as opposed to financial cost. 
Resource cost .is definee as "the lost opportunity 
of carrying out some other useful activity with the 
resources preempted.,,2 
I Ibid., p. 26. 
2Ibid .• , p. 39. 
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Cost benefit analysis of circumstances prompt~ng 
the elderly to apply for residential care indicated 
that physical incapacity was not a sole or even a 
major impetus: that is, "accolTh"1lodation problems, 
. 
social isolation, low morale· and·-breakdown~ . in· .-
relationships were also often present. "I Examination 
of the lcvels of care already received led the 
researchers to conclude that "a large proportion 
, 
of elderly people in need of substantial care could 
obtain it in the community if intensive domlciliary 
care were provided." 
As illustrated in the study, cost benefit 
analysis encompasses all major costs and benefits 
regardless of auspice. The authors concluded that 
Although the benefits of maintaining the elderly 
independent in the community were not valued, the 
rather marginal difference overall between the 
cost of intensive domiciliary care suggests that 
a greater return would be obtained by thc rela-
tive diversion of resources in the future away 
from the expansion of residential facilities into 
a selective domiciliary care program for those 
substantially in need of support.2 
1 . 
Ibid., p. 65. 







Cost-effectiveness is a ariant of cost-benefit 
analysis. It is used as a de is!onmaking tool in 
cases in which objectives are assured but means for 
achieving them are variable. Itl is used specifically 
to make a choice a~ong possible ~lternatives to 
achieve a particular objective. : It involves 
A) specification of objectives, B) identification of 
alternatives, C) quantification bf nondollar costs, 
and D) utilization of perfor.mance measures. l 
For example, if a cornmun:i!tyimental health board" 
must decid~ the location of an outreach clinic, the 
focus for analysis is discrete. IAlternatives are 
essentially similar. That is,1 accounting for 
geographical considerations, available land at 
particular costs, population distribution and 
existing facilites, the purpose of the analysis is 
to choose the best alternative location. 
lJack W. LaPatra, Applying The Systems ApDroach 
~ Urban Development (New Y'or};.:1 Dcwden Hutchinson Ron 







In cases in which alternatives are dissimilar, 
cost effectiveness analysis is especially useful. 
For instance, ~f the mental health board's mandate 
is not to choose a site, but to improve the quality 
of mental -hea'lth- serv-ic"e·s·,. the criteria for choice 
become more complex. Cost-effectiveness analysis 
is often applied to such a situation. 
PLANNING PROGRAl·L.'l.fING BUDGETING SYSTEt·l 
While the Planning Programming Budgeting System 
is used with less and less frequency, it is wort~y of 
note because of the complicated issues of measurement 
its use raises. 
Planning ,l>rograIr'.mir,g Budgeting System, another 
variant of cost-benefit analysj.s, is the specification 
and analysis of objectives in various government acti-
vities-over -a gi\1"entim-e"· span. By--broade"ning the 
range of alternatives a~ailable to policy development 
and program design, Planning Programming Budgeting 
System is a means of choosing among options. Its func-
tion is to assist the decisionmaker in choosing among 




the measurement and projection of total program 
costs'including capital outlay and external costs, 
as well as tradeoff and opportunity costs. In 
effect, Planning ·Programming Budgeting System 
is the systematic analysis of alternative choices 
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for the purpose of choosing efficiently and effec-
tively among both objectives and means for achieving 
them. It is the application of cost-benefit tech-
niq~es to the public sector. 
I • 
" Planning Programmin"g Budgeting System is the 
analysis of program output with regard to specified 
program objectives. For instance, in the manpower 
field, a decision to co~centrate limited resources 
on unemployed, white high school graduates is a 
priority -- if the goal is steady employment and 
high wages. But, if the ultimate objective is to 
, 
improve job opportunities (social benefit) for 
hard-core underemployed "ghetto residents, different 
measures of effectiveness are needed. l 
Wi.th regard to education, for instance, the 
Planning Programming Budgeting System can contribute 
lCharles Schultze, The Politics and Economics of 
Spending in the Public Sector UtJashington, D.C.: 
BrooJdngslnstitution, 1968), p. 20. 
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to basic choices c_oncerning govercnmen-t intervention.-
It focuses on such questions as, what knowledge and 
skills should be developed? lfllen? l'lhere? How? 
For whom? l'7hat kind of public education should be 
Subsidiary issues for which Planning Progra'mming 
Budgeting System techniques are relevant include 
questions of financing, and national economic goals: 
the creation of human capital, the production of a 
skilled labor force, the contribution to economic 
strength and technological growth, and job satisfaction. 2 
The purpose of Planning Progra~ing Budgeting 
System, given the above-named goals, is to counteract 
some of the limitations of existing budgetary arrange-
ments: these include the lack of coordination among 
decisions that should be interrelated; inadequate 
knowledge concerning the full cost of alternative 
I 
decisions: and considerations of the implications of 
alternative choices and the tradeoffs they imply, 
lWeiner Z. Hersch, "Education in The Program 
Budget," in David Novick, Program BUdleting (Cambridge: Harvard University Press, 1965), pp. 78-207. 
2Ibid ., p. 181. 
~.' 
based on calculations of the 1iftirne flow of 
students through the formal education system. 1 
At the same time, the Planning Programming 
Budgeting System considers nationally identified 
goals, their relationship to specific programs, 
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and the relationship of resource inputs to budgetary 
questions. Planning Programming Budgeting System 
can facilitate long-range projections and illuminate 
some of the consequences of spending funds on one 
program rather than another. Planning Programming 
Budgeting System can also determine the best mix of 
programs -- between the public and private sector, 
among types of programs, and upon the most effective 
means by which a given objective can be obtained. 2 
The Planning Programming Budgeting System is, 
by its nature, an attempt to counteract incremental, 
politicizec budgeting with comprehensive, long-range 
planning: 
~Ibid., p. 190. 
2Ibid ., p. 198. 
c: 
C~. 
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In one senSG, it i~ a ·syst~matic organization 
of the 3rd step in. th~.budgetary reform which 
began morG th~n SO·i~ars-ag~: financial control, 
managerial efficiency, and systematic, strategic 
planning ..... It ·brings both the budgetary 
process· and the analytic problem-solving 
approach into the specification of objectives 
and tIle ~~l,ec.ti,qn:Q; ~lternat;i.ves am~m_g_.: ... :. 
programs, and .these are· the very essence of the 
political procGss.1 
Planning Programming Budgeting System is calculated 
to confront problems basic to governmental decision-
making; Carlson enumerates such problems, and includes: 
1. The limitatiop of available resources, the 
need for using them efficiently. 
2. The necessity of· deliberate policy choice in 
thos~ areas·where the budget portion subject 
to discretion is not foreclosed by prior 
commitments. 
3. The problems of evaluation and coordination 
and size. 2 
The Planning Programming· Budgeting System is designed 
to focus on these problems by: 
1. Comparing the efficiency of alternative ends 
and means. 
2. Relate goals to effectiveness and efficiency 
standards. 
1-Schultze, p. 34. 
2 .. 
Jack 1'1. Carlson, "The Status and Next Steps for 
Planning, P::-ogrami·ng and Budg~tii'1g," in Public 
Expenditure.! and Policy Analysis (Chicago: Markham 




3. Present the range of available alternatives 
to decision~akeT.s.1 
Relevant steps include: 
1. Specification of alternative policies to be 
examined, which assumes that these alterna-
tives are aimed at goals which are known. 
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2. Designation of one of the alternatives as the 
best alternative. This is usually the status 
quo. 
3. Analysis of the amount of deviation from the 
base alternative involved in each of the 
alternatives -- a series of critical 
variables is established and divided into 
those which are, and are not, beneficial. 
4. Measurement of all variahles "that are 
measureable and some statement about the 
best outcome of the various alternatives 
in relation to the base alternative. 2 
lIbido 
2Anthony Do\·ms, "Commentary," in Robert Dorfman, 
ed., Neasurina Benefits of Government Exoenditures 






PROBJ ... E!-1S IN THE APPLICATION OF COST-BENEFIT 
TECHNIQUES TO SOCIAL PROBLEl-iS 
Anong problems frequently mentioned in trying 
to apply cos~-benefit ~e~hniq~es to social problems 
are the problems of omission, of quantifying 
different benefits as they are useful to ~ifferent 
target groups, of choosing discount rates and 
opportunity costs for different programs, or of 
quantifying dynamic systems: Kahn has noted that 
"the method does not cope with many human gains 
which may be very important: changes in self-iJTI.age, 
status, family responsibility, satisfaction and so 
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on '''hich may be a direct result of a program • .,l 
Difficulty in specifying or ordering conflicting 
values as they affect the choice among alternatives 
is another probl~m not resolved by Planning Programming 
Budgeting System or other cost-benefit techniques. 
Values frequently conflict and interlock, thereby 
i-nten-sifying--t-he- d-ifficul ty of specifying tradeoff 
lAlfred J. Xahn, Th'!!on:: and Practice of Social 
Plannin2 (New York: Russel Sage Foundation, 1969), p. 256. 
,. 
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values. Schultze notes: 
We may not like the income distribution conse-
quences of a given tax measure designed to 
achieve a desired unemployment inflation mix, 
or the consequences of an expenditure cut on 
federal social programs. But the trac.eoff \'le 
might have chosen, considering only the objec-
tives of unemployment and inflation may not be 
acceptable when the particular policy actions 
affect many other values. And these various 
values cannot usunlly be measured in terms that 
a110\01 one to be directly conlpared wi th others 
that is, weights cannot be assigned to them. l 
Not only values, but also social merits and 
qualitative outputs are also difficult to quantify. 
Some attempts have been made to apply cost-benefit 
methods to social goals and human benefits. Mack 
and Meyers~ for instance, developed a self-styled 
unit of measurement to compare alternative progra~~ing 
options in the public recreation field. The unit, 
"merit weighted user day," is based on appropriate 
considerations, including desire to foster public 
recreation, interest in ecology, and distributive 
equity. 
lSchultze, p. 39. 
2Ruth P. Mack and Sumner ~!~yers, "Outdoor 




The time period to which one refers, as well 
as the number of dimensions and consequences of a 
policy being considered, also affect the use of 
cost-benefit techniques. SchultzJnotes that in 
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practice there arc:.bmany-fae~t~ to public' policy 
that the tradeoff functions among them ara impossible 
to measure. What appears to be a logical means by 
which one object.ive can be measured often has multi-
pIe implications and consequences for other more 
controversial objectives.2 
The impracticability of measuring the relationshjps 
between inputs and outputs is another difficulty in 
applying Pl~nnin9 Programming Budgeting System. The 
lack of feedback between past experience and future 
decisions is extensive.3 Schultze has noted, in fact, 
that the lack of feedback between program results and 
the decision Erocess is one of the weakest links 
in the budgetary system. 
1 Schultze, p. 39. 
2" --- .. -
Ibid., p. 40. 





Weisbrod's studylof the economics of high school 
dropout rates illustrates this problem. He notes 
that people other than the dropouts themselves have 
"a stake in dropout prevention; and that multiple 
. 
implicit, immediate and long-term consequences, bepe-
fits and social costs accrue to all who are involved. 
Reduced crime and delinquency, for example, may be 
one viable rationale for the institution of dropout 
prevention programs. Others include the effect of 
dropout prevention programs upon the levels of 
unemployment and education in a given population. 
To measure relevant costs and benefits, one 
would have to be equipped to quantify crime and 
delinquency resulting from additional dropouts 
as well as its social costs. 2 In addition, less tan-
gible benefits would need to be accounted for": do more 
years of education result in greater civic partici-
pation? What values and negative attitudes and 
IBurton A. Weisbrod, "Preventing High School 
Dropouts," in Dorfman, pp. 117-167. 




financial problems do dropouts pass ~own to their 
children?l 
Rivlin synthesized the goals and problems of 
applying Planning Programming Budgeting System to 
social problems·· when she·· noted that-· t.here··· is .no 
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"magic formula" because the decisions are inh~rently 
difficult. Uncertainty is impossible to measure. 
And different decisions affect different groups of 
people differentially. Planning Programming Budgeting 
System has complicated decisionmaking processes in 
that it illuminates the complexities of choice. 
Kahn, in a similar vein, has noted: 
For most public purposes and certainly in 
the social field, there is a vast gap between 
the aspirations of Planning Progra~~ing 
Budgeting System advocates and cost-benefit 
analysts and what they arc able to accomplish. 
Those \I.'ho assumed that pure technology ,,,'ould 
replace preferences and politics have begun 
to appreciate the limitations of these new 
tools ••• the entire process is depencent 
upon ~larity about ·goals and on an ability to 
distinguish ends and means. It is therefore 
not a substitute for the effort to develop 
policy planning. 2 
lIbido 
2Kahn , p. 260. 
C", . , 
c 
49 
PROJECTION OF SOCIOECONOMIC TRENDS 
The Brookings workslon Setting National Priorities 
illustrate the use.of economics for summarizing and 
projecting trends, a third economic technique applied 
to the development of social policy. An analysis of 
government spending, and a dissection of the national 
proposed budget, provide invaluable information 
about the poli·tics and economics of government 
spending vis a vis particular social problems and 
tbeir effects upon one another. Such information 
provided in the annual Brookings series has been used 
as a countcrbudget in that options are d~lineated and 
costed out. 
The annual Setting National Priorities series, 
for instance, provides a barometer of changes in the 
functions of g~vernment regarding social policy. Their 
analyses focus on issues concerning the magnitude of 
government spending; the allocation of resources 
between competing domestic and national security 
programs; and the distribution of the tax burden. They 
analyze the philosophical implications of national 
.1Brookings Institution Staff, Charles Schultze 
et ale eds., Setting National Priorities (Washington, 





policy choices as well as feasible alternatives, 
- -
goals and strategies. They also interpret both 
. 
the short and long-term implications of various, 
interrelated social, and economic poljcies. They 
~QcQ~h _f.Qr~x~rople" -on m~jor ~conomic stabiliz~t;ion 
policy; changes in the nation's defense posture~ 
the development of national policy on energy 
resources; and options for federal responsibility 
for income support, and national health insurance 
programs. 
Authors of the Brookings studies also compile 
and analyze comparative and projective data describing 
particular problems, problem groups, or solutions 
accounted for in the federal budget. The quantifi-
cation of recoipts and expenditures often provides 
a factual basis for the economist's analysis of the 
government's role in redistributing and allocating 
resources. For instance, in comparing the extent of 
income support programs in 1969 and 1976, Brookings 
Analysts note, tha t- severalmajor-ch-a'racteristics of 
earlier years no longer held in the mid 1970's.1 
IHenry Owen and Charles L. Schultze, eds., 
Setting ~tional Prioritie~,!h! Next ,Ten, Years 
(Washington, D.C.: '!'he Brook~ngs Instl.tut~on, 1976). 
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One such characteristic was the absence of sub-
stantial aid -- in cash or in-kind -- to the working 
poor. Families earning low wages often benefit less 
from the government transfer system than do families 
receiving Aid for Dependent Children transfer payments. 
A second trend noted was the rapid expansion of 
Aid for Dependent Children caseloads. Such a trend 
was attributed to the failure of the Aid for Dependent 
Children Program to provide assistance to two-parent 
families, resulting in dissolution of the family. 
It was also attributed as a force to drive working 
mothers out of the labor market since its financial 
criteria discouraged women who were low wage earners. 
The third trend considered was the inequities 
and disparities among states with regard to welfare 
benefits conferred. It was linked for analytic 
purposes ,to the draining of state and local governments 
for meeting welfare needs. 
The Brookings study of the government's role in 
providing income support is based upon an analysis of 
the tax-trans fer-expenditure relationship. Quantifi-
cation, measurement of the degree of efficiency, ade-
quacy and equity in the existing system provides 
"'" ~. 
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the data base ·for this analysis. T~e study finds 
- -- _. - - -- -- - -- ._-
"tha-t-a-fter ten years of sharp increases in federal 
and state outlays for social programs, poverty has 
not been eliminated, nor has the distribution of 
income changed; 
Similarly, with regard to equity, the study 
concludes that people similarly circumstanced are 
often differentially treated by public benefit 
programs. The authors note, for instance, that 
"although food stamps have na.rro\'led the gap between 
different groups of poor people, poor mothers with 
dependent children can still qualify for substantial 
cash assistance while poor families'of t~~ same size 
and income status but with employed heads cannot. 
The growth of in-kind programs that do not provide 
uniform benefits has created unfair other situations. 
A welfare fami.ly living in public housing in a state 
with ·a generous Medicaid program and having a child 
in college on a federal scholarship may be made much 
pett_e:..r_ .o.f.£ than. a similar -.welfa·re f·amily not rece'iving 
housi.ng assistance in a state with bareboned medical 









assistance whose child has dropped out of school and 
is trying to learn a trade." 
With regard to. efficiency, the authors note 
that the income support system is unwieldy, fragmented, 
expensive and inefficient. The multiple eligibility 
requirements and forms necessary to quality for 
various programs are also costly, because of multiple 
bureaucracies to administer different programs to the 
same group of people. 
Social Security Bulletin, the official n~nth1y 
publication of the Social Security Administration, pro-
vides further examples of economic approaches to the 
projection and summary of trends relevant to social 
policy. Many of their articles present and analyze the 
financial costs and benefits of programs operations and 
transfer payments. Others review expenditures in a 
given area over time~ Social Security Bulletin articles 
often review operating statistics for public income 
maintenance programs. The annual "Social Security in 
Review" and "Social Welfare Expenditures for the Fiscal 
Year" identify the distribution of costs and beneficia-
ries for various programs and benefits groups. 
IMarjorie Sr.lith Moeller, "National Health Expen-
ditures",:1929~74; Private t~ealth Insurance in 1973," 






Simulation techniques a~c· used ~y economists to 
project or predict the consequences of specified con-
ditions or variables.·Models are constructed on the 
basis of ·"kno\olil irtfonnation "concerning reiationships· 
among variables. New or alternative interventions or 
variations are "imposed" on the model so that social 
consequences can be deduced. 
One such model devel.oped by the Urban Institute is 
TRIM~ TRIl-1 applies al ternati·ve program rules to the 
current population survey, a~c, given a family's social 
and economic characteristics, calculates changes in 
. .. 
benefi ts going to a particular family. TRn1 is a compu-
ter operated model that provides comprehensive analysis 
of all public transfer programs as they impact upon a 
representative sample of the population. Like other 
simulation models, TRIM allows the altering of varia-
. . 
bles in existing programs and the designing of alter-
native innovative ones, such that effects of particular 
varia-blescan· ·betra·ce·d out for differen·teleinents of 
the population. I.t can show, ~or instance, how r.tany 
people would be eligible for benefits~ what the cost 
of those benefits would b~ to· public agencies; and 
lFor a discussion ·of other Sinlulation models, 
see Chapter III, "Systems Analysis and the Analysis 
and Development of Social Policy.1I 
.. 2 . 
"Search, II (Washington, .O.C.: Urban Institute, 






what the total mix of benefits would be to families 
of different socioeconomic groups. 
TRJl.1 has been utilized at the Urban Institute, 
over the past few years, as an instrument for policy 
analysis. It has been us·ed, for" example, to estimate 
the cost, coverage, and consequences to particular 
socioeconomic groups of the Family Assistance Plan. 
It has also been used to test out alternative 
strategies at cash assistance for a job and income 
program; a guaranteed annual income plan; changes in 
federal income tax policy; several· transfer programs 
for the elder.ly, and several strategies of cash 
assistance for the delivery of public housing and 
food stamp programs. 
Other simulation models have also been used to 
design federal housing programs. One developed by 
the Urban Institute staff has been used to enhance 
i 
planners' understanding of how extant housing markets 
function by simulating the complex economic interre-







The model includes four major variables. The 
first is households, the demographic characteristics 
of which are those of an actual population of a 
particular urban area. Those characteristics include 
income ---distributio-n-,- '-rac~j;a"l"- -,-feature-s,: and other 
demographic data. The second component of the housing 
model is existing dwellings, mirroring extant housing 
stock in the area. The thirn is the actual numbers of 
new dwelling units being built to satisfy effective 
demand. And the fourth is the public sector as it· 
affects the quality of public housing by means of 
housing policy, programs, subsidies, tax deductions, 
and standards. 
The four components are specified in a model 
that allows for the simulatio~ of an actual housing 
market. That market reflects the equilibrium between 
the objectives of landlords and households. Land-
owners want profits; householders, satisfaction. 
Relevant neighborhood characteristics such as property 
value, aVe;l;-ilge travel t-ime -to -and- --from work, and 
ethnic characteristics of current residents as com-
pared with potential residences are simulated as well. 
~'. 
I 
~ ... ' 
" .. 
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The model also simulates general determinants 
of housing market changes such as long-run cost 
faq~~rs, population growth and income distribution. 
The model reflects changes in market factors as they 
would occur over a ten year period or longer. 
The model is representative of a microanalytic 
simulation in that its focus is individual groups 
of households of various age, income, and ethnic 
mixes, and on extant housing stock in an individual 
neighborhood as opposed to macroeconomic conditions 
and nationwide scopa. 
Simulation modcls are a valuable tool for policy 
analysts. Application to a full-scale hc)'using 
allowance program, for instance, has suggested that 
a severe inflationary effect would be its concomitant 
consequencc, particularly among allowance recipients. 
The model has also baen used to determine the 
inflationary or deflationary effect of housing 
allowances when cowbined with programs that increase 
the supply of housing that eligible households can 
afford. For instance, two policies enlarging extant 
housing stock were compared for ihflationary effects: 
. 
construction subsidy and a rehabilitation program. 
The Federal Housing and Urban Development Agency 






capacities. One is to consider the consequences 
of recent socioeconomic trends upon urban housing 
quality -- trends such as the qrowth of sinqle-
58 
parent families and elderly households~ and changes 
rates. A simulation model will also be used for a 
study of new housing markets as opposed to renovated 
housing. In both cases, a housing simulation model 
. 
is proving utilitarian in that it can analyze a 







ECOtml'lISTS GENERATE POr .. ICY CHOICES WITH A SERIES 
OF DECISION RULES CONCERNING EFFICIENCY, EFFECTIVENESS, 
EQUITY, AND ADEQUACY AS BASES OF ALLOCATION 
This section \'Till describe "lays j n '",hich 
economists choose among polic~' options with a series 
of decision rules concerning efficiency, effective-
ness, equity, and adequacy as bases of allocation." 
Economists typically address a variety of relationships 
in this regard. One is the issue of equity and the 
redistributive effects of a policy or program. 
A second issue often analyzed by economists is 
the relationship between the amount and nature of a 
given benefit, and relevant conditions of eligibility. 
Within the broad context of eligibility, analysts 
frequently dissect the relationship of benefits t~ 
need, to labor market affiliation, to definitions of 
income, and/or to definitions of family unit utilized 
to determine eligibility. 
A third means of choosing among policy options 
with a series of decision rules concerning bases of 
,- allocation is reflected in the economist's concern 
with the making of choices specifically between 
effectiveness and adequacy on the one hand, and 
efficiency on the other • 
. -
. .. 
RELATIONSHIP OF TAXES AND TRANSFER PAYJ.l.1ENTS 
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One way economists dissect bases of allocation 
for goods and services is to analyze which population 
groups pay for and benefit from a particular 
program. 
1 . 
Haveman, for instance, in. describing the 
relationship of income transfers to income redistri-
bution notes that income maintenance programs account 
for 40 percent of a $350 billion federal budget. He 
also points out that the number of beneficiaries is 
over 60 million. In cataloguing the relevant.programs, 
Haveman states that taken together, they -- and the 
. -- - - -
taxes which finance them -- are an important determi-
nant of the shape of disposable income among households 
in the United States. For instance, they reduce the 
lFrederick L. Golladay and Robert W. Haveman, 
~ Fcononic Impacts of Tax-Transfer Po1icv (New York: 
Academic Press, 1977), p. 4. 
, .. 
"'_ .. 
incidence of poverty by over forty per cent. 
Haveman cites studies of the distributional 
impact of the income transfer system in order to 
point out that different socioeconomic g~oups pay, 
gain or lose from particular program benefits. He 
stipulates that "some programs have been found to 
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have high antipoverty effectiveness (Aid to Families 
with Dependent Children)~ others have distributed 
the bulk of their benefits to families of middle or 
upper middle income (Unemployment Compensation). 
Some poor groups low income male-headed families 
with children in particular -- receive few benefits 
even if they are active in the labor for6e.,,1 
Haveman cites other studies indicative of a 
strong correlation between indicators of economic 
status used to rank families, and benefits received 
~ ..... (.., 
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by them. He illustrates how programs that :benefit 
families with low current earnings may be ineffective 
for meeting needs of families with .low earning 
capacities • 
. . 'Similaili~' irl arial~zi~~ the Medic~~~-~~~~~~~;~' 
Karen Davis focuses upon the equ.ity factor present 
in the allocation of benefits. Her study analyzes 
thc distributicn and the differentials among benefits 
for the el.derly on the basis of demographic data 
such as geographical location, income, and race. 
She analyzes variables causing inequitable benefit 
distribution based upon differences among cost, 
availability of service, reimbursement policies, and 
1 
nondiscrimination enforcement procedures. 
Davis' analysis is illustrative of the economist's 
preoccupation with who pays and who ,benefits from a 
particular' progran:. She concludes that Medical."c is 
a presumably uniform prograln providing equal care to 
all persons eligible for social security benefits, 
})ut ·that, in f'a'ct, great disparity exists among 
lXaren Davis, "F.qual Treatment and Unequal Bene-
fits: The Medicare Program" (Washington, D.C.: 




benefits received. For instance, "higher income 
elderly persons are more likely to visit physicians 
and to see physicians charging higher prices than 
are lo,~er income elderly persor,s. Elderly blacks, 
either because of curre.nt or past discriminatory 
practices, receive medical care less often than 
elderly whites. Elderly personG in areas with a 
limited availability of medical (person) power 
receive a less than proportionate share of Medicare 
b f "t ,,1 ene.~ s. 
Davis concludes that the Medicare program 
essentially favors white persons not residing in 
the South, and that major policy issues are raised 
by a geographical maldistribution of benefits. 
Since premiums paying for physician services are 
set at uniform levels for all beneficiaries, elderly 
in the South and Northwest pay for thos~residing in 
the Northeast and West. Since Medicare reimburses 
physicians on the basis of prevailing charges and 
those charges tend to be higher in areas in which 
more doctors practice. In essence, Davis concludes 




that Medicare reinforces rnaldistribution of doctors 
by providing them with an economic incentive to 
prac'tice in areas that are physician-dense •. The 
voluntary nature of the optional plan coupled with 
the- ·p:r;emium···;r,e.quirement excludes from Medicare 
benefits a disproportionate number of minorities 
and poor. 
RELATIONSHIP OF BENEFITS TO DEFINITIONS OF INCOHE 
AND FA.~ILY UNIT 
The development of criteria for determining 
eligibility addresses the issue of how benefits or 
services are allocated. The standards chosen, in 
turn,reflect t~e degree of a program's equity, 
adequacy, efficiency, and effectiveness. Policies 
resolve the inherent tension among those principles 
in the formulae· ·by- -which deterrninati'on of benefit 
level reflects a partic~lar definition of income 





Specifically, the dilewma of treating equally 
people in like circumstances is the defining of what 
'like circumstances' are. That definition theoreti-
cally provides incentive for particular categories 
of people to place themselves into defined situations 
that will maximize their benefit while minimizing 
their tax. Elderly single people living together, 
for instance, may decide not to marry ·in order to 
maximize their Social Security benefits; a parent 
may turn down employment because the income earned 
would jeopardize the in-kind benefits to which her 
or his fetmily would other\'Tise be entitled. 
As a way of providing policy options, Orr ct ai~ 
develop an analytic matrix within which potential 
behavioral responses to a program's eligibility 
conditions are explored. They provide projective 
data to substantiate the point that definitions used 
determine program c·ost and equity, and perhaps, 
beneficiaries' behavioral response as well. 
They illustrate, for instance,· how Nixon's 
Family Assistance Plan would have created a disincentive 
lLarry L. Orr, Rohinson G. Hollister, and Myron 
J. Lefcowitz, eds., Income Maintenance, Interdisci-
plinarx Approaches to Research (Chicago: l-Iarkham 





. "" : ", 
for low income families· to save or invest. 
.. 
By 
distinguishing earned from unearned income, and 
taxing the latter at 100%, both individual and 
institutional behavior could have been affected. 
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claimed social security, unemployment co~pensation, 
private charity, or rental income to which they 
might otherwis~have been entitled. Hence pension 
funds or private charities would have an econol'lic 
incentive to avoid subsidizing low income families~ 
Orr et a1. also analyze. the potential relation-
ship of benefit to definition. of the family unit. 
Again, using the example of·the Family Assistance 
Plan, the authors factor o~t ~he ways in which it 
would perpetuate discriminatory categorical . 
distinctions. Because benefits \,rou1d be restricted 
to families with children, for instance, young 
couples \,rould have an annual $1300 incentive to have 
their first child earlier than they otherwise may 
have -wanted -to. Siffiilarly-,--·parent.s of illegitimate 
children would have had an economic incentive to 
marry and keep the child rather than give it up for 
. . 
adoption. Also, Family As.sistance Plan would have 
continued the Aid to Families.with Dependent Children 
Program incentive for marital breakup since only 
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female-headed households would be eligible for state 
supplements -- payments that could conceivably have 
been greater than the Family Assistance Plan payments 
themselves. 
Orr concludes that even a universal income . 
maintenance system covering childless couples and 
unrelated individuals cannot be neutral with respect 
to family co~position since adverse incentives are 
inherent regardless of program coverage. 
Several other dilemmas are inherent in the 
relationship between definition of the family and 
the nature of benefits as well. One is reflected 
ill the complicated status of the college-age student. 
Some programs, for instance, propose that children 
ages 18-21 be treate~ as members of a family. While 
such a plan provides an economic incentive for con-
tinued educati,on, it can also be perceived as inequi-
table towards poor youth who elect to work at low 
wage$. while living away from home, if benefits are 
limited to families with children. Conversely, given 
a universal program, students who are independent of 
their affluent families could be denied benefit 




The financial relation-ship of children to their 
stepfather poses a similar dilemma with regard to 
the determination of benefit levels. If the program 
requires that the stepfather's income be applied 
against ::the -:-children' s -'benefits, -the -marriage .. .---. often 
a route towards u~ward mobility -- prospects of 
female heads of families might theoretically be 
minimized. The lack of such a stipulation, on the 
other hand, theoretically poses inequity betifleen 
intact and non-intact families~ 
In essence, any income-conditioned transfer 
program potentially carries an incentive for the 
alteration of family structure. If an individual's 
earnings reduce the amount of transfer payments to 
which his/her family is entitled, he/she can increase 
the family's total income by leaving the family. 






RELATIONSHIP OF BENEFIT TO NEED (ADEQUACY) 
Economists also generate policy choices wlth a 
series of decision rules concerning the relationship 
of benefit to need, and the ensuing tensions among 
equality, equity, adequacy, and efficiency. 
In discussing family allowances in Britain as 
an example, Kaim-Caudlelhighlights the adequacy-
equity tension at the base of all policy options. 
"The poor and needy," he states, "get inadequate 
help becausa of the costly and wasteful spread of 
higher benefits over all, irrespectlve of actual 
requiremcntsi because the butter is spread too ~hinly 
to bring real help to those in need and because it would 
be wasteful of resources to give to parents of over 
six million children higher family allowances mainly 
to meet the needs of barely one tenth of them.,,2 
KaiJR-Caudle's analysis focuses on the financing 
of public social services by compulsory taxation: on 
the influence of the nature and level of ta.xation 
upon public expenditure for social services. 
Ipeter Kaim-Caudle, "Selectivity in Family 
Allowances," in Social Services for All (London: 
Fabian Society, 1968), pp. 16-29:------
2 Ibid., P • 16. 
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In analyzing the extent to which the state 
assists British parents in the rearing of their 
children, Kairnr-Caudle concludes that family 
allowances comprise no more than four percent of 
the.:· s99:rcgate: assistance received by· such a ··family. 
Education, accounting for over half, is the item 
most costly to the public purse. Health services 
and school lunches comprise the rest. 
Kaim-Caudle's analysis indicates that all 
children do not benefit equally from state assistance. 
ChildrC!!n in middle-income families benefit most. 
Higher income groups receive less, on average, in 
part because some opt for private schooling since 
their children are subsidized less for highel." school 
education. Lower income groups benefit less since 
their childr~n tend to leave school at an earlier 
age and their .income is often too small for them to 
be eligible for sizeable tax rebates. On the basis 
of his data, Kalln-Caudle concludes that the well-to-do 
.family -bene·fi·t.s -mo];'e f-rom-state· a·±d--t·han-d·o-e-s the 
poorer family. This is. true because the length of a 
child's full-time education varies directly with 
parental income. Because of the eligibility require-
ments associated with the allocation of family allow-
ances, Kaim-Caudlc concludes that the head of a family 




with three children is taxed more severly than one 
with no children. l 
Kalm-Caudle's analysis exemplifies the economist's 
attention to the 'tension between equity and efficiency. 
In summarizing his findings regarding the economic 
effect of state aid on different family groupings, he 
concludes that "the higher the level of taxation the 
greater is the need for the most equitable system of 
taxation which can be devised. Proponents of high 
tax levels should be as much concerned with equity 
within income groups as between them.,,2 Finally, he 
points out that at the present time, the head of a 
household \-lith children is overtaxed as compared to 
married couples \'lithout children or unmarried people. 
Despite frequent recommendations for increasingly 
progressive child tax levels, he points out that a 
parent is taxed more severely now than was true curing 
the 1930's. 
In analyzing a variety of negative income tax 
proposals, KaimrCaudle generates policy options with 




a series of decision rules concerning the inherent 
tension between equity and adequacy_ For 'examp1e, 
in discussing the impact of the notch problem when 
negative tax levels are superimposed on multiple 
72 
means tests for in-kind benefits, KainrCaud1e 
dissects the impracticability of selectivity in its 
extreme form: 
No adjust'ment of tax rates can alter the fact 
that a negative tax is inherently detrimental 
to effort. Taken to its extreme 00. (se1ecti-
.vity) means that pepple do not pay a price for 
a service or commodity, but pay for everything 
a percentage of their income, for example 
school fees might be 5% of income, housing 20%, 
and a week's hospital care 15% •• 0 Incomes 
would l-dde1y' diverge, but they would tend to 
yield the same benefit. l . 
Conversely, KaiurCaud1e generates a selective 
policy option by means of analyzing its advantages 
with regard to adequacy and efficiency. In discussing 
vouchers, he points out that beneficiaries of free 
meals or housing paid for by vouchers can be enjol·ed 
in a manner indistinguishable from services paid for 
in-full in the market place if they are the same 
services. For instance, parents of some children in 
a school cafeteria pay in full, others with state-
lIbid., p. 25 • 
C'~ , . 
c 
" ~ 
provided vouchers. A selective policy can, in ' 
other ,words, enable'everyone to enjoy a minimum 
standard of service, while allowing those who can 
afford and wish to, purchase a higher quality 
service in the marketplace. Educational vouchers, 
for instance, provide choice among schools and 
73 
also may increase efficiency by promoting competition 
among educational institutions for vendor payments. 
RELATIONSHIP OF BENEFITS TO PAST, PRESENT AND/OR 
POTENTIAL LABOR ~~RKET AFFILIATION 
The economist also chooses among policy 
alternatives by analyzing the relationship between 
the amount and, nature of benefits and conditions 
I 
of eligibility as a basis for the allocation of 
goods and services. Explication of that relationship 
also highlights the tension among principles of 
efficiency, effectiveness, equity, and adequacy. 
Burns' se~inal analysis of the social security 
systemlprovides a classic example of an analysis of 
lEvcline Burns, Social Security and Public 







allocation of benefits and its rel_ati_onship to past, 
prese~t or potential labor market affiliation. That 
relationship, as a decision-rule for generating·policy 
options, raises unique concerns regarding the inherent 
tradeoff-s- among efficiency, _.effectiveness ,- equity ~ and 
adequacy as bases of allocation. The emphasis of the 
Social Security program on the insurance-principles 
meant that the beneficiary and the employer provided 
the financing. Philosophically, such an emphasis was 
deliberate and served a variety of functions. A major 
one was to reassure the public, including eligible 
beneficiaries, that the deterrent "Poor Law premise" 
was not operant; no loss of self-respect was involved 
in becoming a beneficiary since the concept of earned 
payment to which the beneficiary was therefore 
entitled was operant. The insurance premise also 
reduced the general public's hostility regarding the-
stereotype that people could conceivably "milk the 
public purse." The concept of right to a benefit, an 
entitlement, - then-, was key to tfie- design of the social 
security system. Its underlying message to public and 
beneficiary alike was that the benefits drawn were 
made up in fact of contributions made from earnings. 
During the early phases of the Social Security 




syntonic with the work-ethic. Coverage was limited 
to workers who, by definition, were most regularly 
employed. The feared risk of destroying incentive 
was therefore minimized,· if not avo"ided. 
Burns notes that in addition, emphasis on the 
relationship beb'leen contributions paid and benefits 
received stressed· the equity notion. That is, the 
amount of the benefit reflected the duration of time 
over which contributions had been made: the more a 
worker had paid, the ·higher his or her benefit. 
Burns points out ~ hO\Olever, that the concept of 
equity was quickly submerged by the Social Security 
progratn. Namely, developmental turns in the design 
of the program came to be utilized as an instrument 
for achieving a modicum of adequate income security 
for eligible beneficiaries. Burns notes that the 
issue of adequ.acy was addressed in this 'It,'ay: .. If the 
principle of maintaining an actuarial relationship 
between contributions and benefits is strictly 
adhered to for each individual covered, the lo,",cst 
benefits will be received by the lowest paid who 
1 . 
Ibid., p. 31. 
C·· ,; .. typically the !most insecure. The usual social 
in~urance formula today weights the payment in 
favor of the lOl.oler paid Yl1orker, and the programs 
. usually provide additional payments for persons 
d~peJ;l.~~~~~. on· the benef.ic~~_ry~. ~I._~:: 
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Burns' analysis of the design and development 
of the Social ISecurity system emphasizes the dilerr~a 
confronted between equity and adequacy. Namely, 
because the program attempted to resolve the need 
for income hy Ithose already elderly, and also to 
maintain the equity concept, it satisfactorily 
addressed neither equity nor adequacy. She illustrates 
the ensuing t~nsion with an example: "If individuals 
are made elic;ilble after short periods of coverage, 
but receive lOI\"er benefits adjusted to reflect this 
fact, then, auring the first generation of the 
program the aVierage benefit will be unduly low in 
relation to as:sumed needs •.. On the other hand, if 
it.is made high enough to meet the income needs of 
those qu.alJ.fY..ing _after. short periods ·of coverage, the 
I. benefit recel.v:ed by those who have. carried more by 
I 1 
o 
contributing for an entire work life will be 
relatively high and for the system as a whole may 
necessitate a rate of annual contribution much 
higher than the communi~y thinks it worthwhile to 
make in order to solve the problem of need in old 
age. If 1 
RELATIONSHIP OF EFFECTIVENESS TO A..~OUNTS AND 
EFFICIENCY: I·tAKING CHOICES 
Another means by which economists generate 
policy options is to analyze and balance tradeoff 
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and opportunity costs of particular social policies. 
A major tradeoff, frequently plaguing policy analysts, 
and increasingly attended to by economists is the 
one of equity against equality or efficiency or 
effectiveness. 
·Okun notes 2that the "pervasive and raging 
. 
tradeoff between equality and efficiency is our 
1Ibid ., pp. 32-33. 
2Arthur Okun, Equality and F.fficiencv, The Big 
Tradeoff (Washington, D.C.: Brookings Institution, 1975). 
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. . \ 
biggest socioeconomic tradeof~,one that plagues 
.. . ... -. - ._- - -_. -. .-
, , 
us in dozens of dimensions i~ social policy. It 
is operant in deba'tes abQut the labor supply effects 
of alternative positive and, negative tax rates, as 
progressive and means tested 'transfers." 
Equalizing opportunities for future generations 
by means of public expenditures for health or 
education, for instance, is another way in which the 
efficiency/effectiveness tradeoff has been perc,eived. 
Rivlin notes that 'increases in public expenditures 
underscore the equality-equity tradeoff: "that of 
balancing the welfare of th~ t~xpayer and the 
beneficiary and, indeed of trading the resources 
of this generation for more equal opportunities in 
the next. "1 
. 
At the heart of the tradeoff between equality 
and efficiency lies often elaborated conflict in 
values: equal rights on one'hand and unequal economic 
-_. .. - -- .. 
_. ---l'Aii~~"~t.'Ri;lj-~--:- "I~~ome,Distribution -- Can 
Economists Help?" (~1ashington ~' D.C.: Brookings 
I~stitution, 1975), General Series Reprint #307, p. 7 • 
... 
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status on the other. Okun has noted in this 
regard that 
contemporary American society has the look of 
a split leve1 structure. Its political and 
social institutions distribute rights and 
privileges universally and proclaim the equality 
of all citizens. Yet economic institutions, 
with efficiency as their guiding principle, 
create disparities ••• in living standards and 
material \'lelfare. This mixture of equal rights 
and unequal economic status breeds tensions 
between the political principles of democracy 
and the economic principles of capitalism. l 
Similarly, Akin~ in focusing on alternative financing 
methods for public education, notes that the "major 
basis of choice among possible systems is relative 
equity and efficiency." 
In discussing the merits of the state of 
assumption of financing of public education, Akin 
concludes that such a plan reflects horizontal 
equity in the sense that every student receives 
equal educatiopal expenditures. It-is an efficient 
plan, however, in the sense that some districts 
will choose to spend proportionately more on education, 
lOkun, p. vii. 
2John S. Akin, "Equal Educational Opportunity: 
Alternative Financing Methods in Public Education," 
University of Wisconsin !olonograph Series #114-72, 
pp. 111-172. 
and so~e proportionately less -- unless a decision 
is made at the state level concerning expenditure 
level per pupi1. 1 
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SOCIAL AND ECONOMIC POLICY: SUW·1ARY AND CONCLUSIONS 
BOUNDARIES ARE PERl-mABLE 
trlith the instruments and perspectives detailed 
above, economists confront various issues that circum-
scribe the concerns of social work. -One of those 
lAkin, p. 21. 
issues is the ways in which resources are uti1ized. 1 
Another is the distributional aspects of both 
and public transac~ions.2 
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By and large, the economist professes a va1ue-f ee 
methodology. Samuelson, for instance, points out 
that through political processes, the public ultimately 
decides what its value judgements are. What the 
economists do is to elucidate feasible alternatives 
and the costs and benefits and spillover effects of 
each. 
Pechman3 on the other hand notes that "although 
economists analyze problems with muqh the same approach 
1See for example, Paul Samuelson, Economics (New 
York:l-lcGraw Hill, 1970), and Joseph A. Pechriian, "Making 
Economic Policy: The Role of. The Economis t" n~ashington, 
D.C.: Brookings Institution, 1976, General Series 
Reprint 311). 
2See for example, Alice M. Riv1in, "Income Distri-
bution -- Can Economists Help?" (Washington, D.C.: 
Brookings Institution, 1975, General Series Reprint 307) , 
and Robert Lekachman, Economists At Bay (New York: 
McGraw lIil1, 1976). For a discussion of the resource 
allocation and distributional issues underlying issues 
of national concern, see, for example, Karen Davis, 
N~tiona1 Health Insurance (Washington, D.C.: Brookin9s 
Institution, 1975), and Henry J. Aaron, Shelter and 
Subsidies: Who Benefits from Federal Housing poliCY 
(Washington;-D.C.: BrookIngS Institution, 1975). 
3pechman. 
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and tend to use the _s~~ t.ech~i.ques., there are 
significant differences among them. Most economists 
are not nonpartisan. They differ partly because of 
differences in values and partly because of differences 
in thei-r: evaluaticuls '·0·£;-· the·:·relative-:effectivenes·s . _. 
of the market mechanism and of government solutions 
to social and economic prob1ems. n 
It is difficult to separate economic from social 
policy, since the one always has consequences for the 
other; the boundaries between economic and social 
policy are vague and intertwined. 
The criticism that "in contrast with economic 
policy, social policy looks like a sticky conglomeration 
of the ad hoc .. 1 may be hyperbole; nevertheless, the 
point·s of intersection between the two need to be 
methodically located if sense is to be made of the 
boundaries between economic and social policy, and 
lKenneth Bou1ding, "Boundaries of Social Policy," 
Social ~ 12 (January 1967):3-12, p. 3. 
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the relationship between them. Social and economic 
policy are so heavily intertwined that distinctions 
may be impracticable. For instance, in considering 
the goals of economic policy such as growth stabili-
zation and reduction of unemployment, economic deci-
sions canno"t be separated from their social conse-
quences. Neither fiscal nor monetary policy can be 
removed from their effects upon redistribution, ine-
quality, effectiveness or adequacy. All economic 
programs and policies produce social change, and, 
therefore, are in effect synonymous with social 
policies. The allocation of resources to the develop-
ment of social policy and to an enhancement of civil 
rights, incomes policy, family policy, health policy 
and all social service policies illustrate the 
inextricable intertwining of economic with social 
policy. 
Moreover, the eff"fcierit flnancing and effective 
development of social programs require economic analy-
sis. For instance," accounting mechanisms, the design 
and implementation of administrative and eligibility 
", .. ~ .. -:.\ (',:~ ..... :? ~ ;~ ,;: 
devices, and the policy consequences of social programs 
contain economic factors. 
The social as well as private costs and benefits 
entailed in the delivery ~f services by other than 
market mechan~sms require economic consideration. 
That is, how resources are to be used; who will and 
will not contribute to production and on what basis; 
how ''''hat is produced \otill be distributed and to whom 
are areas of key concern to both economic and social 
planners. 
Because economic policy can significantly 
affect social behavior, it is not sensible to consider 
social and economic" policies except in tandem. 
Although economic policy is frequently developed without 
consideration of social objectives, social policy is 
affected." "Tax-, t"rarisportatlo"n, and- maripower policies 
carry implicit incentives or deterrents for labor market 
participation by women, workers of retirement age, 
and potential school dropouts, for instance. 
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allocation for social services, the fin'ancing of 
social welfare programs, and social concepts that 
have been. translated into economic terms, such as 
efficiency and social effectiveness. 
The growth in government spending for social 
welfare, particularly since the second world war, 
has precipitated increased attention to social 
policy. Government economic decisions have affected 
the balance between the public and private sector 
in all areas of public policy. In the social 
welfare field, the contracting for services to the 
voluntary sector is one example of the changing 
relationship of public and private spending. 
Gro''Iing concern with incomes policies -- including 
the social insurance act of the 1930's, the 
unemployment act of 1948, the manpc\~er training, 
antipoverty acts, and recent amendments to the public 
I 
assistance aspects of the social security act -- is 
another. 
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Moreover, the efficient financing and ef'fective 
development of social. programs require econo~i~ analy-
sis. For instance I accounting mechanisms, th,e Besign 
and implementation of administrative and eligibility 
mechanisms, and the policy consequenge~_of_$oci.~1 
.. : : .. :; . -'~', -, 1. " ;', -:-. :':"". :"'; .• ; -: .":: _. • .. _ .. _ . .•.. 
A • ,_,j 
programs contain economic factors. 
The social as well as private costs and penefi.ts 
entailed in the delivery of services by other than 
ma~ket meehan.isms require economic considerat;ion. 
That is, how resources are to be used: who wi~l and 
will not contribute to production and on what basis; 
how what is produced will be distributed and ~o I ,,,hom 
are areas of key concern to both economic and s6cial 
planners. 
Because economic policy can significantlr 
affect social behavior, it is not sensible to consider 
social and economic policies except in tandem, 
Although economic policy is frequently develofed 
without consideration of social objectives, s~cial 
_po;t~9Y is af.f.e.cted-.-- Tax, t-ransport·a·t-i"on, and 
manpower policies carry implicit incentives o~ , 
deterrents for labo~ market participation by ~omen, 
workers of retirement age, and potential schoql i 




EFFECTIVENESS IS A CRITERION FOR THE DEVELOP~lENT 
OF ECONOMIC POLICY 
Economists consistently give weight to social 
risks, costs, and uncertainties when calculating 
the consequences of alternative policy decisions. 
t7hen planning for personnel needs necessitates 
relocation, for instance, economists calculate 
the effects upon family life, upon housing demands, 
or upon transportation resources. Similarly, they 
ask "That effects the development of community 
facilities outside an urban area have on reducing 
cultural isolation on one hand, or encouraging out 
migration on the other. In concluding that the 
availability of cash transfers may encourage early 
retirement and increased leisure time, economists 
rely upon an a~alysis of the relationship of costs 
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to benefits. Uncertain effects of edu~ation, social 
insurance and health outlays on productivity, 
community services, upon poverty or working conditions 
are all examples of the myriad of consequential 




relationships between social and economic costs 
and benefits~ 
Economists often analyze the options and social 
consequences of problems or programs: how are 
problems of targ.et-groups·· defined and distributed? 
What needs would be most efficiently or effectively 
met by what programs? How can the benefits of one 
program be quantified with respect to the benefits 
of another? are typical of the questions they ask 
and answer. In effect, measurement of 1) gains, 
2) who toses, 3) who pays under ,,:hat conditions, ,. arid 
over what period of time are areas of major concern 
t h . 2 o t e economl.st. 
Economics is also central to the development 
of social policy in that major long-ternl corn.onitments 
and anchoring values of social welfare rely heavily 
on economic concepts: redistribution; universal 
access; and provision of services to a) counteract 
inequities and inequalities, and to b) ensure 
indi~~~~~l fr~e~_~_ItL~~d_ .. f.lex.ibi.lity. 
1 Lampman , p. 152. 
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Issues of concern to social planners and 
economists also converge when values become trans-
lated into policies requiring resource allocation 
and distribution,' rationing and coverage. 
ECONONIC INTERVENTIONS PRODUCE SOCIAL CONSEQUENCES 
Government interv~ntion in the economy, by its 
nature, elicits social as well as economic conse-
quences. The over.riding cor.uni tment of the social 
work profession to th~ development of comprehensive 
public coverage for individual needs cannot be 
fulfilled except within the context of economic 
policy: resource allocationi relationship of market 
and benefit leyels in various prograrns1 choice 
among public programs, and cost impact regarding 
the distribution and allocation of resources are 
factors that d~termine the quality and effectiveness 
of social prograus and social policy. 
Some economic policies, for instance those 
that express purpose of which is to maintain income, 
carry with them social goals and produce social 








disaster, economic p.roCJra:~s ~m:ply acceptance of 
public responsibility for family life. Programs 
enacting fiscal ana monetary policy affect redis-
tribution through' their taxa·tl.on, investment or 
savings. s:.t~p-'.!l.at;.~o~.s:!·.:: ... ::: ....... : ".:"~' "." "" "" ~ "-
• ".0"" .""'" 
In !h£ Future 2!. Soci~l 'Servicesf Bernard 
Crick notes that there cannot be a sensible distri-
bution of resources \\'ithout a comprehensive rede-
signing and ordering of social.priorities. Economic 
criteria are necessary, 'but tbey are insufficient. 
They are utilitarian .only after political processes 
have identified public services that are . ..;i.m,portant 
to people. 
In essence, the mor.al components of social 
welfare are, to a considerable extent, defined by 
economics: if the effectiveness of social services 
can be judged in terms of the equality and equity 
they promote, society's 'commitment to egalitarianism 
. IBernard Crick, The Future E!. Social Services 
(~iC!~le~e~: .J?enguin.,.rnOl • 
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is evident in the degree of its intervention in the 
competitive market. Pinker has noted that, in this 
91 
regard, the crucial issue is how much economic inequality 
is compatible with claims of social justice? And how 
'much inequality is compatible with a need for economic 
efficiency? 
Social justice is concerned not only with the nature 
of inequality, but with the criteria by which 
inequality may be deemed to be just or unmet. The 
problem of reconciling these criteria inevitably 
leads to some apparent inconsistencies in social 
welfare legislation which is perhaps another way 
of. describing the social division 'of welfare. l 
The crucial issue is whether or not social policy 
will ever be bolstered by the necessary economic, tech-
nical and political resources. Can social objectives 
such as redistribution and universal access to quality 
service be pursued for their own sake, or will the rule 
of social policy development always be relegated to 
the rehabilitation of social destructiveness caused by 
I 
economic policy and political decisions? 
Ultimately, the social worker, like the economist, 
must confront the limits of rationality in affecting 
policy development. Recognizing the complexities and 
lRobert pinker, Preface to Journal of Social 
Policy (Cambridge: Cambridge University Press, January 
1974), pp. 1-19. 
delicate palance between social and economic criteria 
for policy choice, economists often define their task 
in two ways. One is to analyze the economic viability 
of a policy or program by quantifying the relevant 
social issues, alternative courses of action, and 
costs and benefits. The second is to suggest other 
than economic criteria -- specifically, political or 
social -- upon which decisions can or should be made. 
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TYPES OF STUDIES 
Economics 
1. Resources are limited. 
Priorities and choices must 
be made continually by: 
a. Resource allocation, 
rationing and redistri-
bution processes 
b. Tradeoffs, opportunity 
costs and externalities 
2. Quantification -- including 
a. Varying definitions of 
poverty. 
b. Description and quantifi-
cation of target group or 
problem 
c. Measuring costs and 
benefits 
d. Evaluating program impact 
3. Interrelationship of 
phenomena -- proble~s, issues, 
policies and policy conse-
quences defined as they 
impact one another 
1. Analysis of expenditures and 
delineation of percentages 
going to different categories 
of people 
2. Analyses of interlocking 
phenomena 
3.·Problem specification: 






..... -. - '~.-. -
Economics 
1. Counting and measuring, i.e. 
defining poverty 
94 
2. Quantifying and comparing social 
and economic costs and benefits 
a. Cost-benef1t analysis . 
-b. --Cost ... effectiveness- analysis 
c. Planning-progra~~ing-budgeting 
system 
3. Proj~ction of socioeconomic 
trends 
4. Simulation techniques 
UNDERLYING DECISION- 1. 
RULES BY WHICH 
Analysis and/or recommendation 
of relationship of who benefits 
and who does not benefit from 
POLICY OPTIONS ARE 
GENERATED AND/OR 
ASSESSED 
a 9i~n- policy or program 
° 0 
2. Analysis of bases of allocation 
-- specifically regarding rela-
tionships among effectiveness, 
adequacy, equity and efficiency 
3. Analysis and recommendation of 
relationship between ~mount 
and nature of benefit and condi-
tions of eligibility 
a. Relationship of benefit to 
need 
b. Relationship of benefit to 
labor market affiliation 
c. Relationship _of b~nefit to 
oOeflni tio11 of income 
d. Relationship of benefit to 
definitions of family unit 
CHAPTER III 
SYSTE~!s ANALYSIS AND THE DEVELOPMENT 
AND ANALYSIS OF SOCIAL POLICY 
INTRODUCTION 
PURPOSE OF CHAPTER 
The purpose of this chapter is to describe systems 
analysis as a series of techniques applicable to the 
development and analysis of social policy. The 
mechanisms and processes by which alternative policy 
choices are displayed by systems analysts will be 
presented, so as to illustrate the capability and 




Since most social workers are ~Jcilled in neither 
mathematics nor computer technology, their understanding 
of the nature and techniques of systems analysis is 
necessariiy limited. Nevertheless, acquaintance with 
the form if not the content -- by which systems 
analysts contribute to the analysis and development 
of social policy can be useful. Systems analysis provides 
a rigorous means of searching for the most efficient 
way of achieving a given goal, and as a form of policy 
analysis, it can provide alternative program or policy 
choice. 
CONCEPTS AND TASKS 
A system, in its most general sense, can be 
described as a series of phenomena interrelated in 
a particular way in order to accomplish a. specific 
objective. l Usually appl~~d to large problems, the 
IJack W. LaPatra, Applying ~ Systems A~eroach 
To Urban Development (New York: Dowdens, Hutc 1nson 
and Ross, 1973), p. 3. 
systems approach assumes that no element or·attribute 
of that problem can be isolated either from any 
other or from its environment or context. It is 
not possible to analyze a problem area such as 
housing or income maintenance, for example, without 
attending to the economic and political institutions 
that affect it. 
DESCRIPTION 
Systems analysis includes a series of techno-
logies, particularly operations research and cost-
benefit approaches, that have been applied to the 
measurement and evaluation of social problems and 
programs during the past two decades. It is an 
application of' scientific principles and methodology 
to the study of socio-economic phenomena. 
Operations research, cost-benefit, budgeting 
techniques and systems analysis are "characterized 
by specification of goalsi careful attempts at 
quantification: specification of alternatives 
availablei clear definition of criteria: and the 
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employment of either the best buy for a given expenditure 
unit or 'cheaper price' for a given desired effect as 
the decision-making base."l 
A systems analyst may perform one of two functions. 
- - ... -
He/she- de-s'crib'~s', usually in minute -d'etall, what -a: 
system is. In the social welfare field such a system 
could be a mental health program, manpower utilization 
patterns, or a network of child welfare services. 
And, he/she evaluates the benefits, costs, and 
consequences of changing a given system in a variety 
of alternative ways. 
A systems analysis is the quantitative and quali-
tative analysis of information. Either as a longitu-
dinal or accounting study, a systems analysis is a 
description of policies or programs; an evaluation of 
current needs; the forecasting of upcoming needs; and 
the recommendation of changes in the service-content 
mechanisms of 'service delivery and program structure. 
lAlfredJ-. Kahn, Social Policy ana Social services 
(New York: Random House, 1974), p. 126. 
" 
PROCESSES 
The processes with which systems analysts 
function can be compartmentalized, for purposes of 
discussion, into four discrete categories: problem 
formulation 1 rnodeling1 analysis and optimizaticn1 
and implementation. In actuality, the process i.s 
cyclical so that all four steps take place or are 
providing feedback to the other steps simultaneously .• · 
Problem formulation, the first step in a 
systems analysis, is the quantification of all 
relevant elements including available program 
alternatives. The consequences of each alternative 
are described within the context of decisionmakers' 
goals and values1 political and economic factors 
are also ·measured as part of the problem formulation 
stage. 
The second step modeling is the 
abstracting of the problem in such a way that the 
total system is represented. Modeling is a creative 
process reflecting the perception of the analyst and 
the data available, as well as existing theoretical 
tools and computation time. 
The analysis and optimization phase of a systems 
approach is, in effect, utilization of the model 
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to develop the best means ·of resolving the research 
problem. 
The implementation phase is the development of 
recommendations for change, based upon the data 
p:t6"v:i-ded' • ..:: :: .:-, .--'~:-- --- -, '- -, - -,' '-- -",--
100 
Systems analysis procedures are used for a 
variety of interrelated purposes. One is to quantify 
interrelated phenomena. Another is to design and 
choose among alternative structures~ and a third is 
to assist evaluation researchers determine what 
should be studied. 
MAJOR CHARACTERISTICS OF SYSTEMS APPROACH 
The concept of organization, applied to systems 
analysis, reflects its holistic effort in devising 
common language, sets of procedures, and processes 
by which -mu-l-t-id-i-scipl-i-ned- -approachesca-n -be made - 'ta-
the development or analysis of complex policy pheno-
mena. Systems analysis is based on the assumption that 
policy cannot be viably developed or analyzed except 
by collaboration among professionals from different 
disciplines. Recognizing differences in value biases 
., 
( 
and styles, the systems approach strives for 
consensus and commonality of purpose among them. 
"Creativity".is a major element of the systems 
approach because solutions are sought in the face 
of uncertainty -- incomplete, ambiguous and unavaila-
ble data bases. Also, subdivision of complex 
phenomena often takes place along unfamiliar 
conceptual or organizational boundaries. Given 
these constraints, the systems approach provides 
structures within which innovative options can be 
designed. 
Major emphasis upon the collection, quantifi-
cation, and manipuJ.ation of data make the systems 
approach highly "empirical" as well as creative. 
Specific analytic strategies provide differential 
rules for how data is utilized and organized. The 
selection and application of a suitable data base 
is one of two ingredients critical to the execution 
of a systems analysis. 
The other is a reliance upon theoretical 
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support for the subject matter being considered. 
Relevant theory includes concepts from a variety of 
disciplines, including economics, psychology, planning, 





In consonance wi tb C?th~X" ~orms of policy analysis" 
systems analysis has as~ts primary objective impact 
upon the developmer&t o'f public policy. In essence, 
systems analysis is the 'application of scientific 
m~t'i;od' to' d~~isi~n'·'prOblems. It has as its purpose 
the efficient prediction of the consequences of 
action, and the discovery of models describing the 
patterns of social, economic and political phenomena. 
PURPOSES 
What systems analysis acc~rnp1ishes is three-
fold: a) the detailed description of a system and 
its economic, political and social properties, 
b) a provision of ,the characteristics and cost and 
consequence of projected changes; and c) a projection 
of possible alternative-systems as well as the 
identification of what data'is necessary to accomplish 
1 proposed changes. Systems Analysis is evaluative in 
1philip M. !-1orse and Laura W. Bacon, eds., 
Operations Research For Public ,Systems (Cambridge: 
Massachusetts Institute of Technology Press, 1971, 
Third printing), p. 160'. ' , 
, ·: 
that it assesses progress towards a specific 
policy goal; it provides the data necessary to 
the analysis of a social trend. 
The purpose of a systems approach, like that 
of any policy analysis, is increased insight 
regarding extant conditions: alternative means 
for improving the current status of those conditions; 
and the selection and development of some of those 
means. 
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One unique feature of the systems appro~ch to 
policy analysis is that it dissects complex, seemingly 
unmanageable problems into discrete component parts. 
After each component is analyzed individually, all 
are reassembled and improved in relation to one 
another. 
Systems analysis does not contribute to choices 
among programs with different objectives; choices 
among priorities, such as between day care programs 
or programs for handicapped adults, are obviously 
made politically rather than quantitatively~ 
lAlice M. Rivlin, Systematic Thinking ~ Social 
Action (Washington, D.C.: Brookings Institution, 1971). 
( 
But systems theory does contribute to 
programming decisions by highlighting relevant 
data, and by specifying choice among alternatives: 
the systems analyst cannot help one decide 
... be~~~~A.more education support or more 
... ""inve:'stint,mt:' :fn': 'irii:trfpow'er,;'proq¥amS:. " :Kfter· a: ;'.:::; 
selection is made, he can help choose among 
programs or specify details ,.,i thin a selected 
field. The efficiency approach may shed 
light on the consequences of choosing 
decentralization or centralization, vouchers 
or benefits in kind or' cash; universal 
benefits or funding voluntary programs as 
opposed to public operations.l 
1 Kahn, p. 127. 
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TYPES OF STUDIES: I~JOR TRENDS 
HISTORIC OVERVIEW 
Systems analysis was first utilized in 19371 
when a team of Royal Air Force Officers began 
working with various means of processing data in 
order to ascertain how to best utilize radar to 
intercept enemy aircraft. The team named itself 
"Operations Research Section" to distinguish itself 
from the other Air Force research teams. Its 
first project was to evaluate the performance of 
different types of weaponSi subsequent projects 
included 'the analysis of other operations as well. 
Systems analysis evolved as a series of tools 
and techniques broader in scope than operations 
research. It was further developed in non-military 
arenas as it became clear that the on-going work. 
of systems engineers, microeconomists, of efficiency 
lGrace Kelleher, Chapter III, The Challenae to 
Systems ~nalvsis: Public Policy and-SOcial Change--
(New York: John J. Wiley, 1970). 
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experts and management consultants could contribute 
-to fields other than what had traditionally been 
considered their own, in a "unified and unifying" 
1-
field of research: Since its inception, systems 
- --
analysis has contributed to program development 
and the evaluation of policy in diverse fields. 
The most well known, initial attempt at 
applying the techniques of systems analysis to a 
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significant bureaucracy in this country was Macnamara's 
reorganization of the Department of Defense during the 
Kennedy administration. He adopted a programming 
system based on principles of systems analysis to 
parallel the budgeting. process in non-economic 
matters. 
Use of systems analysis was successful to the 
extent that industry and government applied the 
technology to non-military problems after the war~ 
During the 1950's, the introduction of computers 
with large data-processing potential provided a 
catalyst to -a- data-oriented systems approach. 
LaPatra notes that "the marriage of the computer 
lIbido 
2virginia Held,- "PPBS Comes to Washington," 




and systems methodology mark the beginning of 
contemporary problem-SOlving."lFor instance, 
MacNamara's adoption of a programming system for 
the Kennedy administration was based upon the 
principles of systems analysis. He called for 
the development of 
a revolutionary new system, one which demands 
the departments and agencies to define clearly 
the major objectives or programs they chose to 
pursue, that they apply systems analysis to 
alternative ways in which these objectives are 
going -- or may be -- sought and that they plan 
their spending in long-range as well as in one 
year ahead terms.2 
At the state levels systems analysis was looked 
on favorably as well. Governor Brown of California 
called for systems analysts to study and propose 
one among alternative transportation networks; 
networks of servjces for the mentally ill; and the 
development'of planning mechanisms for the state 
in general. 
Utilization of systems analysis techniques 
was further developed as part of the overall space 
program -- particularly as a device to manage, plan 
and direct large, complicated programs. 
lLaPatra, p. 10. 
2Held , p. 102. 
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Use of the systems analysis ~amilyof techniques 
has represented, since the 1940's, an increase in 
collaboration between scientists and government 
officials. For· two decades, the National Institute 
of:· Hea·lth· as well· as ··the Atomic ··Energy Commission, 
utilizing these techniques, have grown in scope and 
significance as a planning arm of government. 
DESCRIBING AND QUANTIFYING URBAN CONDITIONS 
The first type of study for which systems 
analysis has been used is to describe and quantify 
urban conditions. Coupled with the realization 
that urban problems are interconnected with national, 
and private with public ones, has been an awareness 
of the gap between complex problems and available 
political and administrative tools for resolving 
·them.· . -I·n t;;he absence of -definite socia·1: ·scrence 
knowledge that can be applied to social problems, 
systematic administrative mechanisms have been 
devi.sed, allowing multi-faceted approaches to urban 
problems • 
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In approaching either the depiction or 
resolution of welfare-related problems a set of 
interrelated phenomena, the systems analyst 
analyzes component parts of problem areas. For 
instance, he/she may break down costs of a parti-
cular service in order to determine: a) how an 
agency's resources are being mobilized in order 
to provide that service and b) how various elements 
of that service interface with regard to a given 
service objective. Or, he/she will analyze 
relevant systems in tandem with one another, in 
order to assure appropriate integration and 
non-duplication -- as, for instance, among cost-
information, program statistics, and personnel 
information. 
INVESTIGATING COMPLEX AND INTERDEPENDENT PHENOMENA 
UNDERLYING POLITICAL, ECONOMIC, AND SOCIAL SYSTEMS 
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A second type of study for which systems analysis 
is utilized is the investigation of the complex, 
interdependent phenomena that underly political, 
economic, and social systems. This provides a 
research overview of available data; of the 
sequencing of events and multiple objectives: and 
of the impacts and consequences of particular 
policies or programs. 
""",-.~ .. ":::'Sy"st"ems::analysis, by relating system effective-
ness to benefits, costs, and objectives, provides 
policy-makers with the models with which to make 
rational choices which will ensure maximum efficiency 
in several areas: 1) the choice of program design, 
2) the provision of supplemental judgement among 
various alternative proposed studies, 3) as a 
legislative tool, and 4) as a mechanism for 
evaluation. By linking and analyzing the conse-
quences of extant and proposed policy, systems 
analysis can determine its benefits and costs. 
For instance, systems analysis has been used 
to describe the interactions and effects of one 
component of an urban area on others. Wolfe and 
Ernstldescribed the consequences of residential 
housing on 1) "public poiicies programs, and "actions, 
2) investment behavior of the private market, and 
3) the location decisions of households. 
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lHarry B. Wolfe and Martin L. Ernst, "Simulation 
Models and Urban Planning," in Morse and Bacon, pp. 95-
125. 
Similarly, in the income maintenance field, 
systems analysis can substitute projections for 
guesswork in choosing among alternatives. By 
simulating a model of people and funds involved 
in different income-transfer programs, the impact 
of a given policy or program on a select group of 
people can be determined. 
EVALUATING PROG~~S AND RECOMMENDING CHANGES 
A third way in which systems analysis is utilized 
is for evaluating programs and recommending changes. 
In 1968, the Child Welfare Services Program of the 
Department of Social and Rehabilitative Services of 
III 
the Department of Health, Education and Welfare utilized 
systems analysis in this way.l Some of the questions 
and answers it provided included the following: 
1. What is the universe of AFDC parents who are 
employable? 
lArthur Spindler, "Systems Analysis in Public 
Welfare," Public Welfare, July 1968: 227-231, p. 229. 
.', 
2. What are the handicaps which prevent their 
employment?-
3. What governmental measures can be taken to 
eliminate or reduce the effect of these 
handicaps.to permit them to undergo education 
and training to become fully employable? 
_.4.; :b"'hat programs are now authorized or which can 
be devised to have them become employed and 
self-supporting? 
5. What is the most economical and effective mix 
of programs which can achieve these goals for 
the maximum number of this group? 
6. What are the costs of the alternative program 
mixes? 
7. What expectations can be reasonably forecast 
to the success of these programs? 
8. What impact will these programs have upon 
the reduction in AFDC case loads? 
9. How will this affect the Federal program and 
grants to states for public assistance and 
state and local public welfare agencies for 
the next five years? 
10. How effective is the child-welfare service 
program in promoting the normal growth and 
development of children and youth and in 
strengthening family life? 
11. What are the most valid output indicators in 
measuring program effectiveness and benefits? 
12 • What- -i-s-- the most _·cost-effective mix of 
present and alternative child-welfare 
services for the different problems of 
children and youth? 
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13. What is the optimum size and cost of the 
child-welfare services program at Fed, 
state, and local levels relative to the 
services available in the private sector 
considering such factors as child-population 
trends, their socio-economic characteristic, 
current and potential incidence of problems 
of children, existing patterns of manpower 
shortages, and availability of child-care 
facilities? 
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Such questions and answers are based on information 
also provided by Systems Analysis regarding: 
1. The child population at risk (potentially in 
need of child-welfare services). 
2. The incidence of social and health dysfunction 
of the child and family (dependence, 
delinquency, neglect, abuse, retardation, 
and physical, mental and social and cultural 
handicaps) . 
3. The governmental child-welfare services 
program, its goals, resources and services 
covered. 
4. The response ratio of children and families 
to available services (measure of their use 
of available services). 
5. The quali-t:y and effectiveness of the services 
in remedying the conditions land handicaps of 
children and their families. 
'. 
TECHNIQUES USED BY ~~STEMS ANALYSTS 
. Many of the-' spec-i·fic- te<;:hniques utilized' 'i'n- ": .'. 
systems analyses have been part of the armentarium 
of professionals in social science disciplines. 
Economists have long utilized econometric and 
cost-effectiveness tools; .and engineers have used 
operations research and simulation techniques. 
NETWORK ANALYSIS 
Network analysis is an application of the 
systems approach to improve the efficiency and 
effectiveness of the means when goals are fixed. 
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It is a symbolic representation by graph of the 
·d-iver.se acti viti-es required to complete a given 
task; of the sequence'and timing of those activities 
required to complete .a task. 
Network analysis is an '~Ln'tidote to a 
sequencing problem. It is. t,he determination 
of the order in which a set of tasks can be most 
efficiently performed, given goals of minimizing 
costs and delays in completing "i t~ 
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Graphing a program network requires conceptual i-
zation of internal logic, order and timing of a 
given operation. The imperative events and their 
sequencing is known as the 'critical path~,2 
Differences between the critical path and alternative 
means of achieving an operation are known as 'slack' 
t ' 3 l.mes. 
In completing a network analysis, the relative 
'criticality,4of events and the" inherent slack is 
depicted. The computation of slacks isolates the 
group of activities which have an excess of resources, 
personnel, and or materials and ranks them in order 
of these excesses. The magnitude of slack associated 
with an event determines how critical that even may 
become. The one (event) which is more 'critical' than 
I 
all becomes the critical path5and becomes a priority 
for analysis and attention. 
lRussel Ackoff, International Encyclopedia of 
Social Sciences (New York: Free Press, 1968), Vol. 12, 
pp. 290-294, p. 294. 
2J . 't agJl. 
Dover Press, 
3Ibid. , 
4 Ibid • , 
SIbid. ", 
Singh, Operations Research (New York: 




Network analysis is a ~~y of utilizing the 
computer to assist in the choice among alternative 
methods for achieving a goal. It is the computation 
of slack times vis a vis the events of a system or 
network, and-results iii-priorities among choices 
with regard to how efficient they are. Network 
analysis can be used either in planning a project 
or· in communicating a plan to others. It is the 
stating of steps, times, and resources necessary 
to achieving a given goal. 
Network Analysis has been used to design more 
flexible, viable, and accountable public welfare 
systems than previously existed in several states. 
Network ana'lysis' ~as .been applied both to isolated 
proh1.ems ~nd' to .the re-designing<of :.the. ~ystem 
as;a whole .-- "discrete and continuous~as 
well as total approach problem-solving. ,,1 Bloedorn 
has dissected the various separate steps involved: 
1. Identification of causes and effects of a 
problem at a level at which solutions are 
feasible. 
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lJack Bloedorn, "Application of Systems Analysis 
Approach to Social Welfare Problems and Organizations," 
Public Welfare (July 1970), pp. 280-281. 
( 
I 
2. Sighting of objectives. 
3. Determining criteria for success. 
4. Researching the ramifications and impacts of 
various activities throughout an entire 
organization. Projecting solution con-
straints, resources that are imperative. 
s. Testing alternatives against previously 
established criteria of success. 
6. Selecting, planning, and ~onitoring the 
results of the best alternative. 
"1 Network analysis has also been used as an 
evaluative and forecasting tool for the organizing 
and planning of a service-delivery structure. The 
approach is particularly applicable, given the 
complexity and diversity of the public welfare 
system. 2 The management information and control 
system collects and analyzes information concerning: 
"client indicators about the problems, feasible 
objectives towards problem solution, and the 
specification of services the ~gency will deliver 
toward reaching the agreed-upon objective. It 
further collects information about needs which 
cannot be met for lack of agency capacity. The 
lIbido 
2Genevieve Carter, "Applying a Systems Analysis 
to Consultation in Public Welfare," Public Welfare 
(September 1971):316-390. 
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product is a comprehensive statistical summary 
report of agency activity, an unmet needs analysis 
report, and a services rendered report. ,; 1 The 
resulting information system provides an ongoing report 
of caseload, types. of problems, objectives; ·and· 
services involved. 
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Another form of network analysis is Impact Analysis 
a summary of consumer evaluation of quantity, quality 
and types of services rendered; methods of service 
delivery and structures for service delivery. Effective-
ness is measured against agency objectives and boundaries 
and capability. If employability is a program objective, 
for instance, impact analysis is used to determine 
whether or not a client succeeds in finding employment, 
what the reasons are if he fails, and how future 
employment counseling can be made more effective. 2 
Three other network analysis techniques that 
have been applied to an analysis of public welfare 
systems included outreach reports, community need 
IBloedorn, p. 283. 
2Ibid • 
studies, and community profiles. They provide 
indicators of needs: projection of trends; and 
of services that might be needed in the future. 
Network analysis was successfullY applied to 
the options for improving the care of neglected 
and dependent children in Nashville.l In order 
to develop programs to improve the quality of life 
for neglected and dependent children, the effective-
ness and weaknesses of the existing system were 
determined. Options for ameliorating the system 
were determined and analyzed in terms of cost 
effectiveness and in the flow of children through 
.the juvenile court system. The flow of children 
through the system during one calendar year was 
charted. Then alternatives for improving the system 
were charted on the basis of costs and numbers of 
children served.2 
IMarvin R. Burt and Louis H. Blair, Options ~ 
Improving The Care of Neglected and Dependent 
Children (Washington, D.C.: UrbanInstitute, 1971). 





QUEUING THEORY _" 
Queuing or Bottleneck Theory is another 
systems analysis technique used to inform the develop-
ment" "'df " social "policy: 
A queuing problem arises when the service rate 
of a facility falls short of the flow rate of 
its clients or calls. An obvious remedy is 
duplication of the facility. But equally 
obvious it is one to be adopted only as a last 
resort when a more judicious deployment of 
~xisting units cannot meet the demand. l 
Queuing theory is an analysis of ways in which 
the relationships between service demand and 
delivery can be made most efficient with regard to 
client time, and that of agency personnel. It 
confronts the problems of random and irregular flow 
in clients through a system, that often results in 
congestion. Bottleneck problems are resolved 
mathematically as they relate to the functioning of 
the system in which they occur. The solution of a 
bottleneck problem is an improvement in the rate 
of servi-ce -d-e-l-ivery eith-er bytechrtoloqic"al" or 
organizational means. 





Mathematical form1llae are applied to- arrival 
, patterns of those asking for service, and of service 
mechanisms. The probability of a client's finding 
service when he asks for it, and the average size 
of a bottleneck, can be computed, as can cost-benefit 
ratios that balance expected gains in service 
improvements agains additional costs incurred in 
changing the structure of service delivery patterns. 
Bloedorn refers to the solution of bottleneck 
problems as Operating Analysis. He describes 
Queuing Theory as a means by which the efficiency 
of agency activity is measured, by which management 
indicatorslare sought: 
Operations analysis looks at bottlenecks 
(queu-ups) in the flow of people and paper 
through the agency. Did it take Mrs. Jones 
three hours of sitting in the waiting room 
before she could see a case worker? How 
long does it take to pull a client file in 
order to respond to a phone call? How long 
does Mr. Smith have to wait for his assistance 
check after clearing the eligibility hurdle? ~ 
How long did it take to establish eligibilityr 





Simulation is "the systematic abstraction 
and partial duplication of a phenomenon to effect 
1) the" des"ign 'of' "a" system under particular condi-
tions for a specific purpose, 2) the "analysis of 
the phenomenon, or 3) the transfer of training 
from a synthetic to a real environment."l 
Simulation involves several steps. The first, 
defining a problem and planning a research study, 
requires concise description of the phenomenon at 
hand. The second step involves the formulation of 
a mathematical model. As part of this step, data 
are collected to provide model parameters and a 
structure for a model is developed to attain 
required performance measures. 
The third step of a simulation is the intro-
duction and construction of an appropriate computer 
program for the model. It is validated through the 
simulation-process to insure that it can be 
operationalized in a manner syntonic with its design. 
1 LaPatra, p. 35. 
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Once the model is developed and validated, 
experiments are designed to meet the objectives 
of the simulation study. Questions are posed1 
relevant information is secured; and data made 
evident by the computer run are analyzed. 
Forrester et ale developed an "industrial 
dynamics study" model to determine how the organi-
zation of an institution affects performance. 
Simulation is used to display a) ongoing organiza-
tional processes, b) attributes and characteristics, 
and c) alternative policies that might be applied 
to that system. 
The "industrial dynamics study" has been 
applied to the rate of sales for the manufacturers 
of air conditioners to the new house market~ 
The interaction among relevant factors, such as 
the relationship between n~~ers of potential 
homeowners, and rates of sales of air conditioners, 
1 LaPatra, p. 39. 
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( is described in mathematical terms • The sales of, 
air conditioners as a function of time 'is then 
determined. A computer simulation then tests a 
variety of models and rates by which sales can 
best be improved ,under particular' circumstances.' 
Finally, simUlation includes a validation of the 
mathematical model by observation of extant and 
added inputs and outputs leading to predictions 
concerning the consequences of particular inputs. 
The Urban Institute's Transfer Income Model 
(TRIM)lillustrates the application of simulation 
techniques to income maintenance problems. TRIM 
is a simulated transfer program that projects 
consequences of various program designs. It 
provides data for the analysis of technical 
problems and program options, for budget cost 
and distributional impact of various programs. 
It is, in effect, a tool for the evaluation of 
alternative programs. 
--TR:EM project-ions -are--based -on explicit'data 
about the economic criteria, demographic charac-
teristics, and interpersonal relationships rele-
vant to eligibility criteria for income main-
tenance programs. TRIM applies the"eligibility 
~ 
lnsearch" (Washington, D.C.: Urban Institute, 
Spring 1976)', Vol. 6, no. 1-2, p.6. ' 
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• 
and th~ benefit criteria to sample families to 
determine numbers of eligibles and the amount 
of program transfers received, if any, by each 
family. These individual family amounts are weighted 
and summed to calculate the total amount of transfers 
for the population as a whole. Finally, these totals 
are classified to show the impacts on various 
economic and demographic subgroups of alternative 
programs. 
OPERATIONS RESEARCH 
Operations Research is a systems technique 
the purpose of which is to ascertain the most 
efficient means or operation for accomplishing a par-
ticular programmatic objective. 
-Operations Research procedures confront all 
interactions and complexities of a given system 
at one time. Their use offers a comparison of 
various proposed policies with regard to how, to 
what extent, and in what ways they differ from 









maintenance program.s, .. the· ·issues addressed include: 
1. The cost of a particular program. 
2. The numbers of additional families that would 
benefit given change.in eligibility 
requirements or.payment levels. 
3. The net eff.ectof· a g.iven, .. i:nnoyative trans-
fer program on famili~s below a given 
poverty line. 
, . 
4. The distribution patterns of differing 
benefits on different population groups. 
5. The incentive to work implicit in certain 
combinations of transfe'r programs. 1 
Simulations rely on available information 
concerning the behavior of recipients under various 
conditions. liith regard to tJ?e "take up" issue, 
for instance, for the model to.allow for the 
consequent 'non-participat~on,' it would be necessary 
to know data including: "how many (who are eligible) 
do not apply for benefits of present programs? In 
what type of aid program is nonparticipaticn more 
126 
evident? What paych6logical 'or other costs of' establish-
:btg. 'or ',maintaining'.'eligib . i:lity. can .be .. used: to' expl'a'in this 
phenomenon? ,,2 
1'1 Search. " 
2Ibid • 
Simulation can also be used to identify the 
underlying processes and judgements that lead to 
decisionmaking. Modeling is used to simulate, in 
a controlled-laboratory situation:innovative laws 
and programs. Forrester examined four common 
urban problem-solving programs utilizing a simulation 
approach~ These programs included: 
1. Creating jobs in the public sector or by 
providing bussing for the unemployed to 
the suburbs 
2. Creating a training program to increase the 
skills of the unemployed 
3. Providing federal subsidies to the inner 
city 
4. Construction of low-income housing. 
With the use of computer simulation, Forrester con-
cluded that these programs range from ineffectual 
to deleterious, both with regard to the long-range 
effect on the low income population of a city, as 
well as the effect upon the economic mobility of 
the relevant geographic area. 
Forrester applies his conclusions inductively 
towards the development of theories of urban behavior. 
In the case of low-income housing construction, for 
instance, he concludes: 
1 Jay Forrester et al., Urban Dynamics (Cambridg.e: 
MIT Press, 1969). 
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1. Social systems are essentially insensitive to 
mostpolicychange·sthat people choose in an 
effort to alter the behavior of the system ••• 
(for example) in an attempt to relieve 
(depression caused by) inadequate housing, 
more housing is built and an increase of popu-
lation traps more people in a depressed social 
. system • 
. .. . ...... 2·~ There· are a few ·sen·sft"ive· inf·:fuE!nce pol"nts 
through which the behavior of the system can 
be changed. Their location is usually unex-
pected, and a further complication is that 
even when identified, a person guided by 
intuition and judgement is likely to alter 
the system in the wrong direction. For 
example ••• it appears that 10\-1 income housing 
must be reduced rather than increased in order 
to revive the economy of a city and make it a 
better place to live. 
3. There is usually a fundamental conflict 
between the short and long-term consequences 
of a policy change. Short-run improvements 
usually degrade the system in the long run. 
And a program designed to produce long-run 
improvements often depresses the system at 
the outset.l 
"Gaming" is a form of operations research that 
has been frequently used by policymakers and their 
technical advisors to simulate the outcomes of a 
decision. The "game" is a vehicle through which 
realistic interaction occurs in a simulated environ-
mente For teaching purposes, for instance, a 
management game can be utilized in which relevant 
features of an organization and its environment are 
simulated so that management students can experience 
in one class. period what might normally take place 
. 1 





over several years. Gaming has been used as a 
"dress rehearsal," or for purposes of planning and 
exploration. l 
Games have been most notably utilized in the 
fields of psychology and economics. The use of a 
digital computer has become increasingly common in 
gaming. Computers provide an opportunity to 
efficiently handle large masses of resource-related 
and administrative data, time delays, relationships 
between inputs and outputs, and issues of mobility 
of personnel. 
Gaming techniques are often used to analyze 
program choice. They can provide specification 
129 
and a mathematical summary of favorable and unfavorable 
consequences of alternative courses of action and 
the formulation of criteria by which an optimal 
course of action is chosen. Gaming has most fre-
quently been applied to problems in which conflicts 
of interest interfere with effectiveness of efficiency, 
and in which outcomes under various circumstances 
are uncertain. Game theory is a normative, statistical 
1 LaPatra, p. 50. 
( 
". 
1 decision theory, an analysi.s of "the relationships 
among valued consequences, events and alternative 
choices and an explicit statement of subjective 
attitudes concerning the uncertainties that 
charactei·-fze t'he-se 'iel'at-i~hships' :,,2.::.::· ....... : 
Singh notes that because criteria for selection 
of an optimal alternative are subjective, approxi-
mations must be used. Mathematical estimates are 
compromised figures representing the least objec-
tionable of worst possible contingencies ("maximin") 
and the best option available ('Imaximax") and options 
in between. The theory of games is based on the 
assumption that, having made a balance sheet of 
the advantages and limitations of available courses 
of action, the consequences of each alternative can 
3 be expressed as a "pay-off number. II 
Very ofte~ the consequence of each available 
alternative can be reduced to a single pay-off 
number, such as the dollar profit on consumption 
of some value or utility per unit output. Mathe-
maticians have devised a 'neat way of summarizing 
such pay-off numbers, measuring the consequences 
- of variou-s· a,lferncitives.4 
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1Joseph L. Bower, "Descriptive Decision Theory from 
the Administrative Viewpoint," in Raymond A. Bauer and 
Kenneth J. Gergen, ~ Study 2! Policy Formation (New 
York: Free Press, 1971), pp. 103-147. 
2lbid • 






While game theory is by its nature somewhat 
of an oversimplification of conflicts of interest 
within which decisions are made, it nevertheless 
has utility. 
The techniques used in game theory include the 
display of all possible moves of the parties involved, 
of the maximization of satisfaction under various 
conditions. Such conditions include, for example, 
unalterable schemes of distribution, bargain between 
a single buyer and seller, total or partial clashes 
of interestl: The 'rules of the game' also prescribe 
payoffs to be made by each player as a result of the 
2 
other players' moves. 
Game theory translates the structure of a 
problem into that of a game: 
There is a set of mutually exclusive actions or 
moves, Al, A2 ••• Ai ••• AN, of which one and 
only one must be taken. One examines each 
possible action and determines its consequence, 
Ci, taking into account the reactions and 
countermoves of his competitors, if any, as 
well as other possible states of nature that 
are likely to arise. The consequences (Ci) 
of these various actions are described in 
one common unit such as dollar profit, cost 
or some other efficacy index to make them 
mutually comparable like the pay-off numbers 
of the game theory. The efficacy number of 
lIbid., p. 127. 
2Ibid ., Chapter B. 
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( the consequences of available actions or 
moves are the exa·ct counterparts of the 
payoff numbers. Having thus described 
the consequences ·of each action the problem 
is simply to make a clear and quantitative 
comparison of their merits inlorder to 
pick the optimal alternative. 
The. gC?~l .. <?~. ~. "~~me" is to define a rational basis 
for the choice among alternatives. Game theory 
also enhances understanding of the relationships 
between assumptions and conclusions concerning 
social behavior that follow. 
UNDERLYING DECISION RULES BY loffiICH SYSTEMS 
ANALYSTS GEl~ERATE POLICY OPTIONS 
To recapitulate, systems analysis is the 
application of quantitative methodologies to complex 
. phenomena. .It has been. applied .most .successfully 
to fields in which technical, as opposed to emotional 





or psychological content, is readily available. 
The decision rules of systems analysis can be 
applied to various types of problems.l 
1) Systemic: for example, the design of improved 
forms of public transportation 
2) Preventive: for example, the design of 
compulsory treatment programs for convicted 
drunk drivers 
3) Ameliorative: for example, the improvement 
of automobile design to decrease extant 
number and reasons for car crashes 
4) Compensatory: for example the design of 
self-insurance programs to reduce delay in 
payments to accident victims. 
INTERRELATIONSHIP AMONG PHENOMENA 
The major underlying perspective to which systems 
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analysis subscribes is that phenomena are interrelated. 
The underlying decision rule indicates that systems to 
be analyzed are collections of objects in a hierarchy. 
The core characteristic of problems to be 
analyzed is that they are studied within the context 
of the political and economic environment within which 
they exist. While the form solutions take can vary, 
1 LaPatra, ~. 261. 
the underlying decision-rule stipulates that 
increased insight will result from sophisticated 
analysis of interrelated phenomena. 
LaPatra's analysis of welfare provides an 
exampleo~ the. system . an~lys~.'.s. ~ppro~ch .. 1;:.0 inter-
related phenomena. His definition of problem 
parameters, or factors contributing to the 
problem, includes broad societal conditions such 
as population growth, lack of reduction of urban 
poverty, and increased access to entitlements of 
eligible recipients. He also examines structural 
difficulties such as variation of benefit levels 
among states, work disincentive, discretionary 
standards of eligibility and increased caseloads. 
In his description and analysis of basic 
defects, LaPatra balances welfare-related objectives 
against budgetary and other constraints. He 
concludes that national thrusts toward welfare 
reform have been unsuccessful because extant 
policies and.-progr.ams .. do .not-r.esolve- all basic 
interrelated problems: in this case benefit levels 
and distribution of welfare populations. 
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Widely employed definitions of poverty 
frequently exclude the urban poor and it 
is difficult to fault the idea that first 
.priority should go to those who are farthest 
below any standard. In any case it appears 
that the short-run returns to the city from 
national welfare reform will be slight. 
But over the long run ••• cities could 
experience returns in the form of lessened 
dependency and a lower concentr!tion of 
welfare families in the cities. 
In exploring interrelated phenomena, systems 
analysts often rely upon a set of eight criteria by 
which they measure program effectiveness against 
cost. These criteria include social need; program 
effectiveness and .efficiency; and availability of 
resources including person power and technical 
knowhow. ~dditional, relevant criteria include harmony 
among extant programs, conformity of a program with 
prevailing societal beliefs and practices, and 
compatibility with constitutional provisions and 
principles. 
Essential to the system analyst's approach to 
interrelated phenomena is his/her intense concern 
.-
with explicity depiction of objectives and the 
institutional arrangements with which they can be 
lIbid., p. 239. 
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provided. For instance, in the area of social 
service~, given a definition "non-cash resources 
made available und-er public financing for t-he 
1 ~_~;_t~~:~a~~~: _o~-:_ ~O~_~~~\~l:: "~~Cl:ls.,_,,_ ._the_f_C?~.~~o~l~n~"." _ 
objectives become relevant: 
1. The protection of incompetents 
2. The improvement of consumer choice 
3. The enhancement of social functioning 
4. The advancement of equal opportunity 
5. The establishment of minimum material 
adequacy2 
Institutional arrangements with which objectives 
can be carried out may be varied. A systems 
analyst in considering the implementation of the 
above-stated objectives, might examine government 
or contract provision of_services~ in-kind, cash, 
or voucher services. 
1 . Ibid., p. 242. 
2 Ibid • 
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RATIONALITY CAN INFORM DECISIONS GIVEN POLITICAL 
CONSENSUS ON ESSENTIAL CRITERIA 
Another underlying perspective with which the 
systems analyst generates options is that rationality 
can affect policy choice given political consensus 
on essential criteria. Rational solutions can take 
the form of a set of recommendations to a decision-
maker on objectives or strategies, or a plan for 
more effective utilization of extant resources. 
For instance, the development of a computer-
based modellfor a community-based social service 
center has been utilized to evaluate the extent to 
which its stated objectives of "improvement in 
client adjustment," and a "movement out of dependency 
status. II· The model was applied to a random sample· 
of a welfare center's caseload and was developed to 
measure the extent to which provision of service 
resolved particular problems. With the use of data, 
subjective scales to evaluate client progress, and 
computer time, areas of service weakness based on the 





client movement: scale were identified. Suggestions 
for improvement of service de~ivery strategies were 
made accordingly. 
.. .... .. 
....... ' .. ' 
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PREDICTING AND INFLUENCING THE FUTURE 
Systems analysis can be used to improve the 
efficiency of any system within the constraints 
of existing budget and space •. 
Decisions regarding the flow of people through 
the library and their use o'f.· old and current data 
can be informed by systems analysis. For example, 
given the book circulation rate, an analyst can 
determine· the demand rate. If an imbalance exists 
between the two, changes can be suggested. A 
systems analyst can also esti~ate in-library use 
of a book from its recorded,circulation, as well 




A queuing model can be used because the library 
is a system in which inventory is used. The model 
would include the relationship between the demand 
circulation and return rates for a particular book. 
Systems analysis could also be used to classify 
books so that a browser could narrow his search area. 
Books with a frequent commonality of interest to 
readers could be grouped in proximity to one 
another. Oversized sections could be reduced, and 
out-of-date books could be removed based upon low 
circulation or age. 
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RESOURCE ALLOCATION CAN BE MADE EFFICIENT BY IMPROVING 
ACCESS TO AND EFFICIENCY OF SERVICES 
Systems Analysis can be used to i~prove access 
and efficiency. Using a community's system of 
blood banks as an example of its utility, the 




reduced if scarce supplies of blood are more readily 
available at emergency times and places. 1 
Many blood banks are organized by politically-
defined boundaries such as cities or states. 
Ensuing problems include high operating costs, 
scarcity coupled with high stock loss due to 
outdating, and unpredicted demand at given locations. 
Control of blood inventory could minimize cost, 
delay in response to crisis, and inadequate quality. 
Systems analysis -- simulation -- has been used to 
improve both efficiency and quality of blood 
available in a region. Information concerning the 
policy for ordering blood from a central bank, the 
age of blood received, and the rate at which blood 
is requested can be used to determine an efficient, 
interdependent, region-wide blood bank. 
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Inventory policies have been studied2to determine 
1. The relationship between shortage and/or 
dating performance for systems of various 
sizes 
2.. The na-ture -of- support system- capabil-it-ies 
that need to be provided 
lIbid., p. 263. 
2Ibid ., p. 265. 
( 
<, 
3. The fact that cooperating blood banks 
can be established. 
SYSTEMS ANALYSIS, SOCIAL SCIENCE AND SOCIAL WORK 
Systems Analysis can be utilized for various 
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purposes. It can be used to evaluate existing infor-
mation in order to project the most efficient means 
of achieving a desired objective. It can offer 
alternative means of achieving a given objective. 
It can provide the criteria by which objectives or 
policy decisions can be made. 
Systems Analysis is directed towards the improve-
ment of organized human .activity by means of scientific 
method and inquiry. It is a practice-based discipline 
that focuses on the solutions of concrete problems as 
opposed to the development of theory, concept, or 
method. It relies upon empirical techniques, and 
embodies a recognition of the interdependence of 
environmental problems, and of the need for boundary 
maintenance in seeking solutions. 
( 
Both systems analysis and social work 
emphasize the complex, rapidly changing nature of 
social phenomena. To varying degrees, and in 
different ways, both systems analysts and social 
workers ~re.p~~~ccu~~e~.w~~h how to alleviate the 
difficulties associated with social change, with 
how to provide minimum security to all citizens 
as a matter of right, and how to improve social 
institutions to better meet the needs of individuals. 
Similarly, both are concerned with planned 
change -- with balancing long and short-term 
objectives, and with deciding among alternative 
programs or policies. 
The problems of specificity faced by the 
systems analyst is similar to those relevant to 
the social scientist's study of social indicators; 
the study of both social indicators and computer 
I 




of categories with which to identify component 
parts of functional systems and social changes. 
These categories may be demographic~ but they 
are more often qualitative. For instance, those 
indicating how society produces goods, organiza-
tions, knowledge, and technology. 
Descriptive categories used may be distri-
butive, that is, descriptive of the access routes 
to services; or they may be structural, a descrip-
tion of what the services are. Both structural 
and distributive categories are attempts to measure 
precisely what changes have occurred in the past, 
and what change is likely to occur in the future. 
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Systems analysis, like" the study of social indi-
cators, is a form of measuring antecedent consequences, 
as well as a way of predicting the consequences of 
, 
alternative policies and programs, given particular 
variables. Both calculate a means of reducing 
social costs by suggesting the most efficient means 
of achieving a given objective. 
The problem of precision-in-measurement that" 
plagues the scholars of social indicators plagues 
operations researchers also. The quantity of 
comprehensive, longitudinal and continuous data 
available is limited, and there has never been a 
high priority for developing data merely for 
research purposes. Relevant data has not been 
collected. 
OBSTACLES TO COLLABORATION BETWEEN SYSTEMS ANALYSTS 
AND SOCIAL SCIENTISTS 
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Various obstacles prevent extensive collaboration 
betweensocia1scient-ist-s and systems analysts. Some 
of these problems are technical. Satisfactory 
systematic information on social conditions is 
not" avai"l"able." The design of an effective management 
( and control system requires more information than 
is currently available about the qualitative com-
ponents of a given operating system. More precise 
quantification of" social factors and value judge-
ments, and more extensive use of demographic datal 
are needed. 
For systems analysis to be accurate as a tool 
of analysis, evaluation, or forecasting, the 
qualitative material with which it deals must be 
quantifiable in all its variations. Adequate 
data includes complete and accurate information, 
as well as an observation of the extent to which 
one indicator deviates as the repercussion of 
another. 
Some of the problems confronted by the systems 
analyst are political and social. If it is the role 
of the systems analyst to assist the decisionmaker 
in designing and understanding the policy options 
open to him, and also to provide an analytic base 
for the design of national or urban pOlicy~ then 
his first task is to expose the tacit political 
lOlaf Helmer, Social Technology (New York: 
Basic Books, 1964 ), p. 4. 
2Robert Levine, "San Jose, The Urban Crisis, 
and the Feds," Rand #P4389 5.72. 
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assumptions of an operating system. Who are the 
various decisionmakers on economic, administrative, 
or political levels? How much freedom to choose 
among ·alternative programs is available to a given 
pol.iC;Y-I1lak.~r· .il) a -given .:_s.:i,t;,u~~ion? -- ·-Wh~t --_ar,~ ~.h~ ____ . -
political constraints operating at a given time? 
What are the tacit assumptions that influence the 
policy and program decisions of an institution? 
Can political factors be quantified? 
A problem confronting both the systems 
analyst and social scientist is that most political 
decisions are made on an incremental basis.: 
consequently policy changes have often been 
inconclusive, inadequate, and inefficient. In 
a world of limited resources, administrators seek 
efficiency in the short run; they often ignore 
the difficult value-laden contradictions that 
underlie the choice of policy or program. It is 
more politically viable to recognize problems than 
t 'd t'f 1 o 1. en_ 1. y __ c_aus_es. __ 
lpeter L Szanton, "Systems Problems in The 
City," Rand #,P4821 4.72, p. 7. 
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OPTIONS FOR COLLABORATION BETWEEN SYSTEMS ANALYSTS, 
SOCIAL SCIENTISTS AND SOCIAL WORKERS 
In view of these technical, administrative, and 
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societal difficulties, Morse suggests some guidelines 
for collaboration between operations research and 
social sciences: 
1. All initial efforts should seek to utilize 
a relatively simple model. Such complexity 
as is established should be in the structural 
relationships contained within the model, 
rather than in the data base which is being 
employed to operate it. 
2. Whenever time or funding imposes severe 
limits, fairly rigid and careful plans should 
be employed to ensure that a working model 
is available when no more than two thirds of 
the time and budget have been spent. If this 
rule cannot be enforced, one will find that 
inadequate resources are available to test 
and use the model properly. 
3. The model must be developed with a clear 
understanding of'the political possibilities 
and limitations that will be imposed by its 
users. Too much· effort ••• has been devoted 
to the development of plans that are politi-
cally and socially unfeasible and unacceptable. 
Proper development of large models implies a 
close and conti~uing coordination between users 
and developers. 
IMorse and Bacon, p. 80. 
A major criticism of systems analysis has 
been that it is "a 'quantomania' that replaces 
and makes professional conceptualization in favor 
of simplistic, self-justifying models that violate 
real:"'life" problems." 1 "" 
A second criticism is that since values 
are unquantifiable, and since those of the analyst 
are built into his simulations, his/her analyses 
represent only a partial understanding of a 
problem. Such a partial perspective reflects 
the fact that no problem can be thoroughly 
quantified; and that the boundaries of the 
problem as well as the elements studied reflect 
the biases of the researcher. 
Systems analysis has been successfully 
applied to the improvement of the mechanical 
operations of many urban service systems. Its 
I 
applicabili~y to political decisionmaking has 
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lIda R. Hoos, "Systems Analysis in Social Policy, 
A critical Rev±ew," "Re"se"archMonograph #19, "Institute 
of Economic Affairs, Westminster, 1969. 
r 
l 
been questionable: despite optimistic expectations, 
there have been technical and structural obstacles 
to its successful use. 1 Savas has noted, in this 
regard, that systems analysis, a quantitative and 
comprehensive tradition, is antithetical to extant 
diffuse and incremental decisionmaking processes. 2 
"The analyst sees his role as presenting to the 
decisionmaker the consequences of alternative 
decisions, after which decisionrnaking occurs. But 
governmental decisionmaking is rarely a neat, 
crisp act. Instead, it is usually a vague, 
prolonged, diffuse, and pluralistic activity.,,3 
Hence, systems analysis, like all policy 
analysis, is necessarily a political as well as 
a substantive process. The analyst is often 
under bureaucratic pressure by the consultee 
organization to suggest the less controversial 
measure when reality is politically unacceptable 
and it often is since the analyst functions, 
by definition, as a change agent. 
149 
1 E.S. Savas, "New Directions For Urban Analysis," 
Interfaces vol 6, no. 1, 11.75, p. 1. 







The analyst is ofte~'vJ.l1.nerable to the criticism 
that he/she has ignore~ ,relevant issues in the next 
larger system. Savas hotes lithe analyst is con-
fronted with conflicting demands -- both to expand 
his horizons, thereby increasing the risk of failure, 
and to narrow his scope', thereby increasing the risk 
of being ignored in the face of larger, more pressing 
issues. In the final analysis" he must define a 
problem area large enough tO'be meaningful, but 
small enough to be tractable. II, 
In essence, solutions offered by technical 
systems analyses are rational, and therein 
, , juxtaposed to the political settings in which 
decisions are ultimately made., Technical solutions 
c· 
are often infeasible in a world in which optimizing 
is -- at best -- the determination of which 
constraints and political costs can be minimized 











Projection of consequences of 




1. Definition of a system-
within a quantitative model: 
an information organizer 
which describes interre-
lated conditions 
2. Generation of alternative 
explanations for phenomena 
or programs 
3. Evaluation of impact of 
phenomena or programs by 
calculating or projecting 




Network and impact analysis 
Queuing (Bottleneck theory) 
Simulation and gaming 
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UNDERLYING DECISION-
RULES WITH WHICH 
POLICY OPTIONS ARE 
GENERATED 
Analysis of interrelationship 
of phenomena 
Political and economic 
environment 
Progra~ effectiveness and 
cost 
Program obj"ectives and rele-
vant institutional 
arrangements 
Rationality can inform decisions 
given political consensus on 
relevant criteria 
Future circumstances can be 
predicted based upon data 
from past 
Resource allocation can be made 
efficient by improving 
access to quality service 
CHAPTER IV 
APPLIED POLITICAL SCIENCE AND THE 
DEVELOPMENT AND ANALYSIS OF SOCIAL POLICY 
INTRODUCTION 
How does a political scientist function as either 
policy_ developer or policy analyst? When generating 
options for a decisionmaker, does he/she rely on the 
same concepts as variables utilized to explain why 
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a policy came into being? By what vehicles or processes 
do political scientists illuminate alternative choices? 
( 
PURPOSE OF CHAPTER 
The purpose of this chapter is to elucidate . 
the:· ·po-li-t-ical: ·scientis·t I s approach·: to the d~:VeibP­
ment and analysis of social policy. Concepts and 
techniques utilized by political scientists will 
be presented. Specific studies will be utilized 
to illustrate the ways in which political scientists 
function as policy analysts. 
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CONCEPTS AND PROCESSES WITH WHICH POLITICAL SCIENTISTS 
FUNCTION AS POLICY ANALYSTS AND DEVELOPERS 
Particular concepts, while referred to or 
applied by analysts of other disciplines, are basic 
to·t·he polit-ica-l ·scientist I sapproach -to theanaly-
sis of social policy. In general, it is based on 
three internally consistent assumptions about policy 
, . 
I 
development. Each generates concepts of major 
concern to the political scientist either as policy 
analyst or policy developer or both. 
The first assumption, that policy is a deli-
berate exercise of power, connotes three major 
premises to be discussed in this chapter~ One is 
that policy choices are essentially political 
choices fashioned by compromise and mutual accornmo-
dation. Another is that major determinants of 
policy choice are mediated through the political 
system and that, therefore, concepts of influence, 
power and purpose are integral to their analysis. 
And the third is that policy expresses ideological 
intent and/or ideological ambiguity. 
In The Children's Cause,lfor example, Steiner 
explores"the divisiveness in all aspects of childrens 
policy. He illustrates how the political system is 
and is not organized to respond to the needs of 
childreni how childrens policy originatesi and why 
some child advocates are more successful than others 
in p~omoting their policies. 2 He explains policy 
lGilbert Y. Steiner, The Children's Cause 
(Washington, D.C.: Brookings Institution, 1976). 




outcome essentially as the consequence of the loci 
of power and political feasibility. 
Steiner concludes that in the absence of 
comprehensive child care legislation, an inevitable 
I disarraY'::characteristic! ·"describes·· ch·iliP·heal t.h~~ 
policy. He highlights the fact that there is no 
mechanism by which overall policy can be formulated: 
"In its absence, neith~r a review of the way 
Congress usually reaches important decisions on 
child health legislation nor a review of the way 
the federal Department of Health, Education and 
Welfare responds to congressional decisions inspires 
confidence. Congress acts in episodic fashion and 
the Department of Health, Education and Weifare 
seems unwilling or unable to participate in 
aggressive new forms of child health work. III 
Steiner concludes that child health has been 
shaped, and can only be revised politically, by 
bringing pressure to bear on policymakers. He 
suggests that relevant programs reflect the finan-
cial resources available to a particular advocacy 
lIbid., p. 239. 
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( group, rather than a comprehensive consideration of 
tradeoffs. He suggests ~hat an efficient network 
of child health services aemands innovative political 
viability: "High priority should be assigned to 
locating and reeducating political leaders who 
would be willing to keep a watchful eye on how the 
federal Depa.rtment of Health, Education and ~lelfare 
implements child health programs; who will maintain 
contact with the interest groups that propose and 
develop program ideas; and who will actively try to 
attract more political interest in a rational 
restructuring of congressional committee responsi-
bility. ,.1 Steiner also recommends the strengthening 
of coalitions among lobbyists in favor of programs' 
for specific categories of children, such as the 
poor, handicapped, or homeless. 
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A second assumption shared by political scientists 
and related to the first is that political processes 
impede policy development. Concepts describing and 
explaining this assumption include: power and its 
relationship to purpose; influence and its relationship 
to leadership; and hierarchy and its relation to backlash. 
( Piven and Cloward's analysis of the politics 
of welfare, for example, focuses upon political 
processes and structures as they culminate in 
specific policy. They conclude that "The key to 
an . undei-~tanding of" relief" gi ving is iOn the 
functions it serves for the larger economic and 
political order, for relief is a secondary and 
supportive institution. Historical evidence 
suggests that relief arrangements are initiated 
or expanded during the occasional outbreaks of 
civil disorder produced by mass unemployment, and 
are then abolished or contracted when political 
stability is restored. ,,1 Piven and Clo".,-ard· s study 
analyzes the power of relevant interest groups; 
clashes among purposes and goals; and the compromises 
achieved by mutually advantageous coalescence. 
The third assumption reflective of political 
science concepts is that political forces produce 
policy. For example, how and why political processes 
operate in a given" manner, or culminate in a parti-
cular legal structure or administrative decision 
158 
lFrances F. Piven and Richard Cloward~ Rec;ulat.ing 
The Poor: The Funct.ions of Public Welfare (New York: 
Pant.heon Press, 1971). --
,. 
are frequently the foci for political science 
analysts. Such studies interpret the relationship 
of power and conflict to political processes~ the 
impact of electoral behavior upon the selection of 
leaders; and the nature and impact of consensus 
with regard to decisionmaking processes. 
The study of consensus and purpose as foci 
for content analysis is aptly illustrated in 
Steiner',s Social Insecurity: The Politics of 
we1fare~ In this study, Steiner describes policy 
making as the result of either political conflict 
or political consensus among pub1ica11y acceptable 
stereotypes. He notes that "the 10\,1 tax cause 
rarely wins when the image is that of a respectable, 
aged, white, literate citizen in his 'Golden Years.' 
A rigorous eligibility line designed to restrict 
admission to relief rolls is more common when the 
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image of the recipient changes to that of an 
uneducated, unmarried negro mother and her offsprinq.,,2 
lGilbert Y. Steiner, Social Insecurity: The 
Politics of We1=are (Chicago: Rand McNally, 1969). 
2Ihid., p. 3. 
TYPES OF STUDIES: ~A30R TRENDS 
HISTORICAL PERSPEC.TIVE 
Until the late nineteenth century, political 
science was no more than an amalgam of knowledge 
and methodologies borrowed from other disciplines, 
primarily history and law, and applied to the study 
of political institutions. Also at that time, the 
moral/philosophical approach to political life, 
which had hitherto been popular, gave way to a 
legalistic framework for· study: combined, then, 
with objective, formal descriptions of legal 
provisions or judicial and administrative procedures, 
philosophical i~quiry into the ends and means of 
government continued to be the mainstay of the 
political science discipline. 
From the·turn of the century un·ti-l the ·1·960·s, 
the legalistic-philosophical approach was augmented 




underlying the legal phenomena: 
In the discovery of groups as the major 
vehicle ••• of research ••• politics came 
to be interpreted as a process through 
which group activities outside the formal 
political structure but acting upon and 
through it, managed to influence all phases 
of government acti vi t~, • 1 
Attention to how and why political processes 
and structures operate in a given manner represented 
a historic shift in perspective from a study of 
institutions and structures to a concern with the 
causes and consequences of political behavior. 
Known as "behaviorism," this approach was testimony 
to the marriage in the social sciences generally 
between theory and empiricism. Political researchers 
committed both to theory and to analysis ane 
verification, began to be concerned with political 
behavior in general~ 
Researchers began to identify specific varia-
I -
bles, influential individuals and processes that 
culminated in particular legal structures or 
loavid Easton, "Political Science," International 
Encyclopedia of Social Sciences (New York: Free Press, 





. .. . 
" ' 
, " 
f , •• 
decisions. A continued,preval;ence ,of studies 
that analyze the seleqtion, of leaders, the nature 
of impacts upon decision-'making processes, and 
the relevance of power and conflict to political 
life testi'fy to the corit'iri~ed "'fnfluence ·of ·:beha-':" 
viorism upon political 'scientists. 
By the 1960's, scientific methodology 
relying primarily upon systems theory and variants 
thereof -- had been aqcepted as integral to political 
science. The study of pdlitical behavior came to 
include a plethora of quantif'iable data describing 
the inputs and outputs of political, processes and 
the distribution and utilization of political 
resources. Consequently, the general focus of 
political science inquiry moved away from the 
immediate political problems of the day to a more 
general concern with the nature of political 
processes and dilemmas. 
During the 1960's, a focus upon the mainte-
nance of political structur~s and processes prevailed. 
Stressing relationships among ',variables, political 





analysis and economics while at the same time 
focusing upon the maintenance of political systems~ 
At the same time, political scientists became 
increasingly interested in particular substantive 
areas. Concern with a given content area -- be it 
child welfare, city government, or health policy 
became a vehicle with which to interpret policy 
processes. Political scientists moved to combine 
their long-standing interest in political processes 
with one in process plus content in a particular 
field of interest. 
The general evolution in the field away from 
a problem orientation and towards the ,development 
of an empirically-based theoretical matrix has 
increased the need for research. Issues yet to 
be explored include both political aspects of 
decisionmaking and long range issues such as the 
interaction of values with facts and prescriptions. 
With a change in focus away from theory and 
prescription towards a search for explanations 
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concerning political processes~ and with an 
enhanced awareness of the social and economic 
determinants of political behavior, political 
science contributes a unique perspective to the 
development of social policy. Particularly the 
recent efforts focusing on the content rather 
than the political processes culminating in parti-
cular policies1 are indicative of attention to how 
political structures and processes are utilized by 
political scientists. 
Explanations of political processes and struc-
tures, studies of the determinants and consequences 
of political behavior,. and analyses of political 
processes in particular substantive areas, then, 
characterize major foci of political science 
inauiry. Three types of studies exemplify these 
trends. One is the explanatory model, using case 
studies to describe why particular decisions came 
into being. In this kind of study, the analyst 
picks a substantive issue, such as child welfare, 
an income maintenance program, or federalism, and 
Isee for example, Ira Sharkansky, Policy Analysis 
in Political Science (Chicago: Markham Press, 1971). 
see also, Austin Ranney, Political Science ~ Public 
Policy (Chicago: Markham Press, 1968). 
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analyzes the political underpinnings that led to 
one set of decisions or policies over another. A 
1 
second is a "prior. ana1ysis" model, an advisory 
mechanism with which the political scientist offers 
projections to a decisionmaker. A third is a 
content-focused model in which germaine political pro-
cesses or issues are analyzed. This model is more 
theoretical than the other two. The contents of a 
specific policy are analyzed from the perspective 
of the political processes that underlie or ·cu1mi-
nate in a specific policy decision. Often the purpose 
of such studies is to elucidate crucial variables 
such as the power of a political leader that poten-
tially might be weighted with respect to future policy 
outcomes. 
EXPLANATORY r·l0DEL (CASE STUDY) 
The political scientist's "case-study" approach 
., 
is concer·ltua1izecl b~' Hofferbert.... This type of study 
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lJ. Jones, "Nhy Can't Congress Do Policy Analysis," 
policy Analysis 2:2(Spring 1976). 
2Richard Uofferbert, The ;~41Y of Public Policy 
(Indianapolis: Bobbs Merrir;-l • 
Several emin~n~~ase examples illustrate and 
reinforce Hofferbert's analytic framework. One is 
Stephen Bailey's Congress Makes A Law. l Beginning 
with the introduction of the Full Employment Act 
of -19-4-5,- -Bailey --interprets and describes - the poli-
tical obstacles leading to its implementation, 
noting that policy in 1945 responded not only to 
the occurrences of that year but to the drastic 
changes in public policy that had taken place over the 
course of two previous decades. Such changes 
included the unprecedented rates in unemployment 
that precipitated the previously unthinkable New 
Deal legislation. "The ideology of limited 
government and the primacy of private enterprise 
had been tested and found wanting.,,2 
Changing attitudes and changing expectations 
framed the political scenario in which the concept 
of the Full Employment Act was conceived, debated, 
and finally implemented. Profound ideological 
IStephen Bailey, Congress .fakes A Law (New York: 
Columbia Press, 1950). 
2Hofferbert, p. 98. 
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begins with a definition of standards for the 
quantity and quality of information needed to 
fulfill an explanatory function. That function 
is a determination of why a given policy outcome 
occurred and how the processes that produced it 
worked. The explanatory approach isolates and defines 
the common format utilized by political scientists 
to analyze processes that culminate in specific 
policy formulations. 
That format as conceptualized by Hofferbert 
includes seven crucfal elements: A) the isolation 
for investigative purposes of a single or several 
interrelated policy decisions, B) the history of 
policy development in the given area, C) the political 
and economic variables of the given policies, 
D) the ideological givens, E) description and analysis 
of the relevant issues, F) the evident options and 
constraints, and G) the actions taken and reactions 
by various factions to those actions. Reactions by 
individual decision-makers to his or her environment 
include projected effects on target groups and 
sumbolic gains or losses. 
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influence -- with Keynes as a major architect _ .. 
as well as the advent of second world war affected 
the passage of the bill as well. 
The options and constraints symbolized by 
congressional.. battles·.constitut~d· another set. f?f 
influences. The essence of Bailey's study, in 
fact, is his assessment of the action on the floor 
of Congress, in lobbies and in committee rooms. 
He also explores the function of opposing groups, 
such as the National Association of Manufacturers 
and the. United States Chamber of Commerce. 
Bailey cautions against expecting "direct and 
measurable effects from overt efforts to form 
Congressional opinion or to influence behavior with 
regard to particular issues." Instead, he advocates 
in favor of searching for overall, indirect influences 
upon participants in policymaking processes. 
Bailey explores the symbolic as well as the 




of the Full Employment Act. He documents, for 
instance, the battles over ideology implicit in the 
official definitions of such terms as "right to work" 
or "full employment." He notes that ultimately such 
conflicts resulted in a version of the bill less 
liberal than its architects had planned. 
Marmor's Politics of Medicarel is another 
example of the political scientist's use of an 
explanatory model. In tracing the congressional 
and executive political contests that sculpted 
medicare, Marmor accounts for the timing and 
character of Medicare as well as for political 
conflicts engendered by it. 
2" Piven and Cloward's The Politics of Turmoil 
contains several examples of explanatory case studies. 
One is "The Professional Bureaucracies: Benefit 
Systems as Influence Systems. I. In this study 
the authors analyze the given policy outcome as 
well as the political processes that produced it. 
lTheodore R. Marmor, The Politics of Medicare 
(Chicago: Aldine, 1973), second edition:-
2Frances F. Piven and Richard Cloward, The 
Politics of Turmoil (New York: Vintage Books;-t974), 
paperback-edition. 
169 
Utilizing Hofferbert's analytic framework,Piven and 
Cloward isolate for analysis the growth of the 
bureaucracies of the welfare state. They then 
analyze its consequence: the diminished influence 
of low-income' p'e'op'l'e in publi'c spheres. 
Piven and Cloward describe and analyze historic, 
economic and ideological givens. They point out that 
economically the bureaucracies are vulnerable to 
direct control by broad constituencies during election 
time, budget hearings, or during public referenda 
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on appropriations. They note that, during such times, 
client attention-seeking devices can jeopardize economic 
support. They conclude that bureaucracies therefore 
attempt to control disruptive behavior: "Governmental 
benefit systems have become a powerful source of 
control over low income people used to ensure the 
conforming cli~nt behaviors 'required both for internal 
stability and in order to maintain electoral support. lIl 
In describing key relevant issues, Piven and 
Cloward rely upon a central proposition: that public 
bureaucracies have as a core purpose the maintenance 
lIbid., p. 8. 
of conditions necessary to their own stability and 
expansion. They are value-neutral, aligned with no 
political party or socioeconomic class except insofar 
as availability of resources can be assured them. 
PRIOR ANALYSIS 
Political scientists sometimes analyze a set 
of alternative policy decisions prior to the time 
a choice is made. This is a policy oriented approach 
that synthesizes available research and seeks parti-
cipation in decision-making processes. 
Jones provides an example of prior analysis. l 
It is a comprehensive approach to the promulgation 
of one plan over another, and to the analysis of 
presumed causal relationships inherent in a policy 
choice. It may be applied to the passage of laws, 
IJones. 
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to rendering of j~dicial decisions or to the 
mak'ng of administrative decisions on either 
gov rnmental or private levels. 
f-!armor's "Rethinking National Health Insurance"l 
provides··sn·examp-le of· prior analysis; it is a 
synthesis of available information concerning 
issues and Idata relevant to the future choice of 
a national health insurance proposal. In this study, 
Marmor catalogues data concerning extant programs 
according bo cost, access, and quality of care. 
!-farmor concludes that individual cost, or the 
financing of existing insurance plans, is often 
manageable Ifor ind.ividual families; but most insurance 
plaRs prov~de inadequate assistance for financial 
catastrophes. Marmor notes that the proportion of the 
Gross National Product, social cost, spent for medical 
care incre~sed by 80% during the past quarter of a 
century. The rising expenditures for hospital care, 
curtently eight times greater per person than in 
1950, are similarly enormous. The ·heavy increase in 
I I 
lTheodore Marmor, "Rethinking National Health 
Insurance,Y Public Interest 4.6 (Winter 1977):73-95. 
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hospital costs currently accounts for 40% of current 
health expenditures. 
Marmor's study synthesizes available information 
about access to quality medical service. He points 
out that medical care in this country is notorious 
for its maldistribution and disorganization of 
service. But he also illustrates that we have no 
clear data indicating that quality suffers from 
decentralization. He also cites physician shortages: 
"The shortage of doctors in the countryside and in 
the inner cities is a serious problem. So is the 
dearth of general practitioners. Only approximately 
70,000 of the 295,000 practicing doctors in this 
country are pediatricians or general practitioners." 
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Marmor's analysis not only synthesizes informa-
tion concerning health care: he also analyzes pre-
sumed causal relationships inherent in given policy 
choices. For instance, in discussing competing 
proposals for health insurance plans, Marmor notes 
that the more comprehensive plans assuring equal 
access are expensive. Therefore, they are probably 
not politically viable. On the other hand, the catas-
trophic insurance plans are effective and cheap 
" "," 
": """ 
because the goals ar~ limited.. He illustrates, 
for instance, that the Loilg-R~bicoff .-proposal 
leaves intact current.health plans, except for 
financing medical cata·s~roplles·. Marmor concludes 
that if .~~~. ;pl.~n ~e..re.f~lly implemented, it would 
not resolve the current dilemma of financial 
barriers that many health-insurance proponents 
advocate against in the first place. 
As another way of exploring the presumed 
causal relationships inhe~ent.in particular policy 
choices, Marmor concludes that National Health 
Insurance will probably not imp~ove the quality of 
care. It can probably neither. check malpractice 
nor control inefficiency. Marmor notes: liThe 
quality of medical care depends much more on pro-
fessional self-regulation and consumer awareness 
than on any conceivable· health-insurance plan. 
Adequate financing cannot insure that the care we 
get is good. nl 
Marmor combines h-is--anatysi·s of -competing 
proposals for health insurance with the promulgation 
1 Ib id., p • B 4 • 
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of his point of view. Taking into account factors 
of cost as well as political feasibility, Marmor 
recommends a children's health insurance plan as 
a means of extending financial access to medical ser-
vices through government action. Marmor concludes 
that the nature of the benefits must meet children's 
needs. but must also be coupled with a catastrophic 
! 
protection plan for all citizens. He views his plan 
as politically appealing, progressively redistributive, 
and accountable. 
Laurence Lynn's "Study of the Public Policy 
Process" contains another example of prior analysis. 
Its purpose is to contribute to an understanding of 
how, given increasingly stringent controis, states 
can be expected to organize and administer human 
services. His analysis is three-fold. It is 
a teasing out of factors influencing the ways in 
which relevant policy decisions are reached; it 
is a contribution towards the development of a 
lLaurence Lynn, "Study of the Public Policy 
Process," Evaluatien 3:1-2(1976) :59-78. 
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predictive capacity; and it is an a-priori evaluation 
of how different forms of human services organization 
might serve different objectives~ 
Lynn describes Florida's plan to reorganize 
human ... ser:vice: .:providersi:· :and its impl.eJ.n~n.t~tiQllr. 
His analysis takes into account the mental health 
community, the legislature, and the governor's 
office. For each, he depicts goals, accomplishments, 
and constraints. For instance, Lynn describes the 
steps taken to enhance executive control over human 
services policy and delivery. He illustrates how 
measures were influenced by the legislature's active 
interest in regionalization and integration of 
service delivery as well as by financial support 
from the federal Department of Health, Education, 
and Welfare. 
Lynn also studies the factors that constrained 
I 
the implementation o~ the governor's agenda. A 
major constraint was a state constitution that 
limited executive resources. The governor was 
lIbid., pp. 59-60. 
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caught, Lynn notes, bet'tN-een "legislatively initiated 
pressures for regiona1ization, integration and 
decategorization on the one hand, and the strong 
preference for voluntary cooperation and coordination 
among the separate service divisions in the Human 
Resources Administration on the other."l 
Lynn's analysis of Florida's reorganization 
accounts for the causal relationships that he 
presumes to be inherent in the policy choices made. 
He notes, for example, that the governor's increased 
intervention into the design of Florida's human 
services network led to several changes: One was 
that once program planners on his staff realized 
that fiscal accountability was being increased, the 
process of mutual accommodation between fiscal and 
program planners became more marked. Another was 
that the governor began to develop his own knowledqe-
base and priorities, augmenting the effectiveness of 
lIbid., p. 62. 
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his leadership. Finally, the morale of the 
program planners was lifted by regular access to 
the governor. 
Lynn's analysis stresses the political 
processes tha·t ul.timat·eiy· dic.tate---outcome··.-' He-
notes, for instance, that in opting for reorganiza-
tion of human services, a state will consider 
political as well as substantive options. Political 
choices could reflect the need to exert control over 
an existing agency or to challenge existing vested 
interests. On the other hand, Lynn concludes that 
they could reflect an intention to increase the 
visibility and apparent priority of an agency mission 
or program. 
Lynn's analysis of the political bases for 
options for reorganization as well as for expected 
reactions to it illustrates the substance and 
contributions of prior analysis: 
Viewing reorganization in this context has 
three important and related implications. The 
f.ir-st is that-d-ifferen-tpa-r'ti-es--to- ·the issue 
can be expected to react to reorganization 
depending in large measure on whether they 
believe they stand to gain or lose by it. The 
second is that the actual resolution of the 
issue can be expected to depend on the 
relative political power of the actors involved 
in the decision. The third, related to the 
above two, is that a reorganization proposal 
is unlikely to become a serious issue at all 
178 
unless a relatively powerful political actor 
sees sufficient advtntage in it to warrant 
sustained advocacy. 
CONTENT VERSUS PROCESS MODELS 
In recent years, the dichotomy between policy 
process and policy content has become popular among 
political scientists as analysts of social policy.2 
Van Dyke3 has noted that one can only study political 
processes by studying the conflict implicit in the 
content of an actual or proposed policy; by analyzing 
the types of issues that are likely to precipitate 
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conflicts; or by examining alternative means of resolving 
conflict so as to maximize or realize desired policy 
consequences. Van Dyke4 describes historically and sub-
stantively why the analysis of political processes cannot 
be extricated from a study of policy content. He concludes 
that political process cannot be analyzed except as 
it affects or culminates in policy content. In order 
to develop knowledge concerning the formulation and 
implementation of policy content and political 
lLynn, p. 62. 
2See for example, Sharkansky, and Ranney. 
3Vernon Van Dyke, "Process and Policy as Focal Concepts 
in Political Research," in Ranney, pp. 23-41. 
4I bid. 
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process~van Dy.ke suggests that policy analysts 
reflect specific problem areas, such-as transportation, 
communication,· the family, social security, or . 
housing. 
Van.Dyke concludes that.by.elucida~ing_,~h~~ 
_. '.~' . . ; ',- _ .. _. .... . " .. '. .. -.. _..'. . . . .-- .. -- . - .. ..- .... -... ._'. ~ "-- ',. ." 
political processes that culminate in a given 
policy decision, a criteria for predictability 
might be devised. For instance, the degree of 
consensus or power needed to effect a policy change 
coqld be weighted. Conversely, the degree of 
conflict threatening a proposed policy outcome 
might also be calculated. Or, variables likely 
to precipitate conflict might be elu~idated --
e.g. proposals dependent upon redistribution as 
a source for resource allocation. Finally, alter-
native means of handling conflict explicit in a 
given content analysis might also be categorized 
to further theoretical understanding of their 
important viz policy outcome. 
Van Dy~e ~l$O .&tresses the importance of 
identifying variables inherent in specific social 
policies that contribute to or enhance the main-
t~nance of an existing political system. He 
recommends that political scientists also analyze 
the constitutional underpinnings for social policies, 
lIbid., p. 30~ 
( 
the characteristics of political systems or elements 
of political processes that culminate in social 
l ' , 1 h 1 11 f th d' 1 l' f po 1C1es, e a so ca s or me 0 1ca ana YS1S 0 
policy content and of underlying issues reflective 
of issues that engender conflict of opinion such as 
the distribution of .wealth, the effect upon policies 
of mass media, or the consequence of societal 
attitudes upon policy development~ Van Dyke's work 
suggests that only by eliciting the nature of 
specific policy contents can the political facets 
of multiple issues of. purpose, interest, and values 
be understood -- problems vital to political behavior. 
lIbid., p. 37. 
2 Ibid ., p. 38. 
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TE HNIQUESIUSED 
Political sci ntists contribute to decisionmaking 
processes in one of two ways. They often become 
experts in a substantive field. And they analyze, 
explain and predic~ the poiitical phenomena by 
which policies arelformu1ated, designed, and imple-
mented. In both cases, pOllitical scientists 
explore policy options by attending to particular 
phenomena. Essentially, these all cluster around 
one k~y concept and point pf view: that is that 
policies are effected larglely as a matter of feasi-
bility and power, and the outcome of strategies that 
ensue. 
In this context, ther,e are two major ways in 
which political scientists function as technicians, 
although they may rely on 'economic, systems/and 
other.f.orms. of .analLysis_. I.One is. by attending to 
output variables. IA second is by analyzing the 
implementation phase of PQlicy development. 
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ATTENDING TO OUTPUT VA IABLES I 
Policy outputs, a opposed to policy outcomes, 
are the impacts of" pub ic policies on the political 
system.l Political sci ntists have recently been 
exploring ways of calculating outputs. Ranney, for 
instance, suggests that: "we should be able to 
calculate what a particular policy costs not only 
in dollars but also inlterms of other policies 
forgone or truncated, increases in internal social 
hostility and instability, increases in demands on 
and decreases in suppofts for the system, narrowing 
the range of future policy options.,,2 
In order to be able to project the consequences 
of a policy output, itlis necessary to define the 
specific inputs generated. For instance, electoral 
studies can illuminate selection processes. These in 
turn can affect the public's choice of a policymaker: 
similarly, studies of economic or political develop-
ment in a given locale1can provide information con-
cerning forces alterins policYlchoice. 
1 Ranney, p. 14. 
2Ibid., p. 18. 
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1 Huitt's study of impac_ts illumi~~tes the 
pragmatic calculations about how people will behave 
given certain constant institutional factors and 
2 
resources. In his study of policymaking, Huitt 
analy·zes the spe.cific· "conditions of po~itica-l 
feasibility \'lhich seem operative in the making of 
national policy.,,3 He concludes, for example, that 
"nothing is better than an amendment. A once hated 
housing law becomes an annual invitation to try to 
get something else under a respected umbrella, where 
it may take shelter forever more. A higher education 
bill that was killed in conference in 1962 and passed 
with great exertion in 1963 was renewed and extended 
by the House of Representatives in 1966 under suspen-
sion of the rules without a recorded vote. No one 
fears the familiar. In politics, the bromides are 
the best guides. ,,4 
Sharkansky's Policy Analysis in Political Science 
presents various authors' attempts to elicit economic, 
political a·nd i-nd-iv-id·ual or institutional determinants 
lRalph Huitt, "Political Feasibility," in 
Sharkansky, pp. 399-413. 
2 Ibid., p. 398. 
3Ibid., p. 401. 
4Ibid., p. 411. 
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of public policy. Dye's "Income Inequality and 
American State Politics, ,,1 for instance, explores 
the relationship between the impact of inequal distri-
buti~n of income upon policy outcomes on the state 
level. By applying the Lorenz curve2 to express 
the extent of income inequality, and other measures 
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to describe the relationship between income distribution 
and public policy, Dye illustrates his hypothesis that 
the distribution of social and economic resources within 
a state may be more important to the content of policy 
output than the level of social and economic resources. 
He also explores the relationship bet'l7een income 
inequality and the level of public expenditures in 
the areas of taxation, transfer payments, and health. 
Similarly, Hofferbert's exploratory mode1 3 of the. 
relationship between political variables and policy 
outcomes illustrates the political scientist's 
emergent concern with policy content. He compares 
ecological and policy variables with such correlates 
lThomas R. Dye, "Income Inequality and American 
State Politics," in Sharkansky, pp. 139-149. 
2I bid., p. 140. 
3Richard J. Hofferbert, "Ecological Development 
and Policy Change in The American States," in 
Sharkansky, pp. 149-169. 
. , 
; ", 
as urbanization, education, income level to policy 
decisions concerning issues such as public health, 
police protection,nocial. security and transfer 
payments. In exploring.the.political processes 
germane to Nixon's:-Family·Assista·rice·c:Planj he·· 
challenges the utility of the· .incrementalist model 
for predicting policy outcomes. Hoffebert concludes 
that "it may be that incrementalism is worse than 
useless for explicating the most significant 
decisions government makes; the blinders it·entails 
exaggerate the barriers to ~asic policy change and 
distort the degree to which 'big' decisions.are 
possible in the American system. ,,1 In dissecting 
the political forces that counteracted the passage 
of the Family Assistance Plan, Moynihan2 makes a 
case for defining politics as an expression of 
value preferences. He notes that the ideological 
distaste for a policy defying the work ethic was 
probably a primary motive for its defeat -- the 
1---Ibid., p. 151_. 
2Daniel P. Moynihan, The .Politics of A 
. Guaranteed !!l£<?!!!!. (Ne,~ York: Vintage Books; 1973). 
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shift from a "welfare policy based on disability-
related deprivation and need and aimed at those 
who cannot help themselves towards a policy of 
income maintenance, welfare as a master of right."l 
Moynihan notes also that the Family Assistance 
Plan challenged the psychosocial theories concerning 
the effects of guaranteed income upon family 
structure, upon the work incentive and upon the 
laboring classes whose incomes were above those 
of FAP recipients. Moreover, he notes, labor 
unions and other groups were opposed to the concept 
of a guaranteed income because they "feared that 
a guaranteed income would render them superfluous. ,,2 
Public opinion polls, Moynihan points out, showed a 
large majority of the population opposed to the 
concept. 3 
Moynihan notes that scholarly research did 
nothing to mobilize political processes in favor 
of the Family Assistance Plan. In fact, in its 
lIbid., p. 9. 
2Ibid., p. 182. 
3Ibid., p. 11~-
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inability to predict such consequences as the 
effect upon soc-ial and economic- variables such as 
those mentioned above, the academic community may 
have lost an important opportunity to have an 
'1 ,- . . _ .. ', ...... ; 
No extant model of policy adequately formulates 
the relationship between development, analytic and 
politjcal process. Uoynihan has suggestee that 
what is needed is a model of abnormal decision-
making to clarify and aUgMent our theoretical 
understanding of the relationship of political 
processes (inputs) to policy development. 
ATTENDING TO THE n~PLF.MENTATION PHASE OF POLICY 
DEVELOPMF.NT 
Political scientists have begun to emphasize 
the implementation phase of policy as a locus for 
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r·· 
1 ' 1 ana YSl.s. In seeking to determine what kinds of 
political factors culminate in a particular policy 
decision, political scientists are beginning to 
construct explanatory causal models that include 
such va~iables as a) traits of administrative 
agencies, b) socioeconomic class of clientele, 
c) crucial lines of influence in the development 
of a policy, -- including individual actors and 
government institutions, and d) decisionmaking 
processes as they are affected by political structures 
and processes. 
Analysis of implementation occurs in three types 
of studies. The first emphasizes the executing 
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of program as opposed to its design and legitimization. 
A second type of implementation study includes the 
development of a methodology by means of which 
analyses can make 'implementation estimates' of the 
institutional and political consequences of structuring 
programs in given ways. And a third study is that of 
implementation as a series of administrative processes 
b 1 d d ' d2 to e ana yze an l.mprove • 
lGeoffrey PressQ\a~:_and:.Aax:on l7ildawsky, ::·Imple7 
mentation (Berkely:University of Berkly·Press, 1973). 
See also Policy Studies Journal 5:l(Autumn 
1976). 
2Erwin C. Hargrove, "Implementation," Policy 
Studies Journal 5:l(Autumn 1976):9-15, p. 9. 
While assuming on the one hand that a policy 
. - - -
output is an independent variable upon which 
societal conditions are dependent, political 
scientists are also beginning to distinguish 
PQl~9¥ ~ ~'?--t~9~~ from _ :P9licy oll.~p~t •.. ~~!l!.l~y noteJ. 
that we no longer assume that once we pass a 
law, establish a bureaucracy and spend money that 
the purpose of these acts will be achieved and 
the results will be what we expect them to be. 
The national experiences with public housing, 
urban renewal, public assistance and many other 
public programs indulate the need for careful 
appraisals of the need impact of a public policy. 
'Implementation' refers specifically to the 
operationalizing of a law, to what happens to the 
original policy when it materializes in a program. 2 
Analysis of the implementing of a policy must 
address two issues: a) what the consequences will 
be of organizing a program a particular way, and 
!?L .ll~~. can a g~vep. .. poli~y_ be JllO.$_t. e_ff.e_ct.iv_ely 
implemen ted.3 
lRanney, p. 95. 
2Erwin C. Hargrove, "The !-!issinq Link, The 
Study of the Implementation of Social Policy" 
(Washington, D.C.: Urban Institute, 1975), p.l. 
3Ibid ., p. 3. 
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The implementation phase of policy development 
has been of particular interest to political 
scientists as they study policy as the outcome of 
a political process. They analyze a policy as it 
was initially shaped by the politics of reaching 
agreement and then chart the continuing politics 
of program administration in which politicians, 
bureaucrats, interest groups and publics vie for 
control over the direction of the program. 1 
Analysis of implementation may also include a 
second process -- comparison of alternative imple-
mentation strategies both with regard to desirability 
and feasibility. Hargrove, for example, refers to 
an lIimplementation estimate ll in which lithe analyst 
estimates for the po1icymaker the varying degrees 
of ease or difficulty likely to be involved in 
implementation a1ternatives. 1I2 
Because the analysis of implementation is, in 
effect, the study of program impact as an expression 
of policy, more research is indicated regarding 
"how institutions actually work in implementation 
1Ibid • 
2Ibid., p. 4. 
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{ 
I processes (as means of) improving the design of 
initial program strategies and enhance the successful 
administrative operation of programs •• ~l Research 
knowledge, relevant to implementation analysis, is 
linked. to policy and program development, ·'rather 
than to program management. 2 Specific information 
is needed, for instance, concerning kinds of 
knowledge lending predictability of consequences 
for choosing one implementation strategy over 
another. This knowledge could be applied to either 
a case study or to a prior analysis -- e.g. "esti-
mating the desirability and feasibility of different 
strategies of policy implementation.,,3 
In presenting some examples of analysis of 
implementation as prior analysis, Hargrove notes 
that there may be several different ways to organize 
the administrative side of a housing allowance, 
involving varying responsibilities by different 
lIbid., p. B. 
2 - -- -
Ibid. 
3Ibid ., p. 9. 
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levels of government. He suggests that faetual 
information is required about the way particular 
institutions are presently working or are likely 
to work. He points out that a choice between 
public housing and a housing allowance involves 
not only economic costs and benefits.but gains 
I 
and losses from the actual strategy of implementa-
tion in each case. 
Hargroves' catalogue of obstacles to the 
analysis of implementation parallel the diffi-
culties of policy analysis as prior analysis 
generally: a) the splintering of the system of 
political representation giving legislators a 
strong constituency orientation, b) the search 
for visibility and support among politicians 
causing an emphasis upon dramatic achievement, 
c) the importance of interest groups and the 
denigration of powerless groups which may be 
intended program beneficiaries, and d) the fraq-
mentation of American bureaucracies often leading 
to overemphasis upon means often to the sacrifice 
of goal achievement. 
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Derthick's Uncontrollable Spending ~or_Social 
Service Grantslis an illustration of the major 
impact that implementation can exert upon policy 
outc~me. An inquiry into federal control over 
state expenditures, her analysis of grants-in-aid 
focuses on why a sudden outburst of .spending 
occurred and how it was brought under control. 
She illustrates how the states, given a legal 
loophole, were unable to exploi,t federal funds 
and immobilize confrontation by the executive 
branch. Analyzing a program in which control was 
2 
conspicuously lacking for several years, Derthick 
illustrates the importance of implementation both 
as an expression of policy and a generator of policy 
options: "In general the huge increase in federal 
expenditures did not increase the volume of 
(social service) activities. State governments 
substituted the federal funds for their own funds. 
Had the federal government exercised more control, 
presumably the-money' ••• 'm:Lght have beeii-u-sed to 
expand social services or federal policymakers 
lMartha Derthick, Uncontrollable Spending ~ 
Social Service Grants (l\fashington, D. c.: Brookings 
Institution, 1975). 
2Ibid ., p. 1. 
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might have chosen a different use of the money 
altogether, such as increasing the cash incomes 
of the poor." 1 
Deithick notes that what made the social 
service grants program noteworthy was not its size 
or exceptionally rapid rate of growth, but that it 
was unintended by both the legislature and the 
Chief executive.2 
Derthick concludes that spending got out of 
control primarily not because the character of the 
law was open-ended or contained a loophole, but 
because the sponsoring bureaucracy lost organiza-
tional control of the program.3 "The law created 
huge financial stakes but then it was necessary to 
change the character of federal administration and 
of federal-state administrative relations to enable 
the states to capture the stakes." 
In analyzing the interplay between policy 
development and program implementation, Derthick 
lIbido , p. 2. 
2Ibid • , p. 3. 




notes that professionals essentially inspired th~ 
legislation: "It was the professionals' recommen-
dation that social services through public welfare 
programs be strengthened and extended and be readily 
accessiple as .. a. I.na~t~r 9f Z;i_qh:t .at .. all .t~me.s .. to all 
those who need them."l She notes also that they 
neither predicted nor intended that social service 
grants become a back door revenue sharing "the 
purpose for which no one in Washington knew and for 
which the states could offer no accounting.,,2 The 
transformation of social services into fiscal relief 
for the states then according to Derthick's analysis 
is an example of implementation as a perversion of 
policy intent, and a generator of policy option. 
Wildawsky and pressman3point out that the more 
specifically a policy is directed at an objective 
or target, the fewer decisions will be involved in 
its realization, and the greater the likelihood of 
lIbid., p. 4. 
2 - -.. 
Ibid. 




its implementation. l They suggest that deficiencies 
need to be assessed and predicted during each phase 
of implementation, beginning with choice of target 
and en~ing with mechanisms for interventions. They 
note that policy ambiguities often exacerbate 
bureaucratic problems. 
In analyzing the failure of an employment 
program, for instance, Wildawsky and. Pressman 
highlight the deleterious effects of divorcing 
policy from outcome. 2 Noting the crucial importance 
of incorporating the difficulties of implementation 
as part of the initial formulation of pOlicy,3 
they describe the defects of ignoring the relation-
ship: "From the outset the emphasis was on designing 
the program, obtaining initial agreement at the 
local level and committing the funds. The later 
steps of implementation were felt to be 'technical 
questions' that would resolve themselves. But 
lIbido , p. 147. 




. ' " 
I" 
the years have shown how· 'tho~e seemingly routine 
questions of implementation ~ere the rocks on which 
the program eventually ·foundered.';I. Wilda\Olsky and 
Pressman suggest actio~s by. 'which the gap between 
P9.~~~Y:. design ... ~.nd imp~ .. eI,l\~nt·a~.i~n.: _~~.gJ'1t: J~~~ ... f:i:-:~led! 
The first is the pulling together of the most direct 
possible means for accomplishing a desired end, in 
this· case. the avoidance of needing excess approvals. , 
liThe fact that the considered having program required 
approval by nine separate organizations made unlikely 
that the program would move along as quickly as its 
sponsors would have liked." 2 
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The second action suggested by Wildawsky and 
Pressman as a means of closing the policy-implementation 
gap is to fashion the organizational machinery for 
executing a program as carefully as that for launching~ 
1 Ibid • 
2Ibid • 
3Ibid ., p. 146. 
( 
... 
UNDERLYING DECISION RULES BY WHICH POLITICAL 
SCIENTISTS GENERATE POLICY OPTIONS 
Political Scientists often select policy 
alternatives utilizing two underlying decision-
rules. One is that policies result from power 
and purpose as mediated through the political 
system. The other is that policies, both in 
design and implementation, express tension among 
disparate values. 
In attending to the inherent tension among 
values expressed in policy making, political 
scientists suggest alternative approaches to 
analysis. One is the choosing of preferences 
from a series of alternative objectives and the 
other is a "st.rategic" approach, choosing the 




POl'lER AND PURPOSE AS MEDIATED THROUGH THE POLITICAL 
SYSTEM 
Political Scientists frequently focus upon 
power· .. :.and···:pu~pose·. as an expression of value-
conflicts among choices. These are analy~ed with 
reference to the political processes that culminate 
in specific policies. In their study of New York 
City's government, for instance, Sayre and Kaufman 
illustrate that consensus and feasibility are the 
independent.variables upon which policy outcomes 
rely. They note that "if there is any single feature 
of the system of government and politics in New York 
City that may be called ubiquitous and invariant, 
it would seem to be the prevalence of mutual accommo-
dation. Every program and policy represents a com-
promise among the interested participants."l McGeorge 
I 
Bundy, in this regard, refers to the locus of politi-
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cal science inquiry as "power and purpose, a technical, 
an .economic- or .a . str.ateg.ic .. pr.oblem that _will ,in the 
end, become a problem of purpose. A recommended 
policy must have an object, and that object must be 
justified by standards of value and conviction. Behind 
all technical consent, there will be intent, there is 
. lWallace Sayre and Herbert Kaufman, Governing 
~ York City (New York: Russel Sage, 1960), p. 714. 
no escape from the problem of purpose. ,J. Banfield's 
study of government as patterns of influence reflects 
a similar perspective: "where knowledge, wealth, 
social position, access to offices and other resources 
are unequally distributed, who actually governs?,,2 
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Analysis of political structures and processes also 
account for much of Banfield and Wilson's explorations.3 
Their one major avenue of exploration concerns the 
distribution of authority and its effects. And the 
second concerns the means by which power is accumu-
lated and influence established.4 
Smith's analysis of political pluralism is 
another illustration of the political scientist's 
concern \~ith purpose and power as it affects policy 
formulation. 5 He probes the gap between theories of 
lMcGeorge Bundy, "The Battlefields of Power and 
tlte Searchlights of the Academy," in E.A.Johnson, ed., 
Dimensions of Diplomacy. (Baltimore: Johns Hopkins 
Press, 1964), pp. 5-6, 1n Ranney. 
2Robert Dahl, tiho Governs (New Haven, Conn.: Yale 
Press, 1961), p. 1.-
3Edward C. Banfield and James Q. Wilson, City 
Politics (New York: Vintage Press, 1966), paperback 
edition. 
4Ibid., p. 329. 
lMike Smith, ed., Politica in America: Studies 
in Policy Analysis (New York: Random House, 1974). 
democracy and how policy is actually _operation1izedi 
the impact of "unequal polItical resources and 
biased access to recognized channels of political 
communication and decisions." He explores how 
", - .-
representative government and- -interest-·grO"up- el·ites 
actually are, and the extent to which such groups 
account for policy deve1opment. l 
Diverse case illustrations in this volume 
reflect a common purpose: to display the rational 
determinants of policy choice as they are affected 
by political processes. In the manpower field, for 
instance, the author concludes that the veto of 
legislation that would have coordinated federal 
and state efforts was, in essence, a political and 
ideological act: 
The·president's sharpest language was directed 
toward the public service emp10ynlent provision 
which he labeled "dead end" jobs. Though 
conceding the usefulness of transitional, 
short-term government job programs, his 
message asserted that "WPA-type jobs" were 
not the answer for government, the taxpayer 
or the unemployed. The message angered 
_congressional -Democr-ats -and -d-i-smayed- -ps-1icy-
makers in the Labor Department ••• but such 
messages are designed for persuasion rather 
than analysis. Many people who were unaware 
of what was in the act were frightened off 
simply by the phrase "WPA-type jobs."2 
lIbid., p. v. 
2Ibid., pp. 103-104. 
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Political scientists often stress the rational 
determinants of policy choice as they are mediated 
in the political system. Sayre and Kaufman's study 
dramatizes the juxtaposition between political ten-
dencies toward stasis on one hand, and the need for 
innovation on the other. Radical plans, they note, 
seldom survive due to demographic changes, economic 
cycles, innovative uses of technology and consequent 
political coalitions, and new centers of influence. 
They also question the hypothesis that impetus for 
change -- specific goals -- are frequently imposed 
from outside the governing structure. Sayre and 
Kaufman explore the role of professional change agents 
in the development of social policy -- on forcing 
accountability, and in acting as 'advocates of 
change.' ~ 
The characteristics of a political system, the 
structures and processes with which political 
1 Sayre and Kaufman. 
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scientists are concerned, are sometimes structural 
and sometimes informal, e.g. related to behavior of 
particular, influential individuals; the development 
of social policy is perceived as a political process 
in whi'ch ':dec"isionma:kihci -and- policy' formulation are 
synonymous. 
Zald'sl study of organizations as polities 
illustrates the relevance of power, decisionmaking 
processes, and conflicts of values and interests as 
they are expressed in a political arena to social 
work's "quasi-political" functions: 
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(Social work) agencies are among a class of organi-
zations in which goals are often in flux, in 
which the patterns of influence ebb and flow 
but are central to understanding the problems 
of that organization; in which organizations 
are in unstable relationship to their environment. 
Thus it seems warranted to give explicit attention 
to problems of power and the modes of binding 
people together for collective action. Community 
Organization agencies can be analyzed as miniature 
polities. 2 
lMeyer Zald, "Organizations as Polities: An Analysis 
of Community Organization Agencies," in Ralph B. Kramer 
and Harry- Spe_cht, Re.adin1s. in._ Community- Orq.anization . Practice (Englewood clif s, New Jersey: Prentice Hall, 
1975), pp. 143-154. 
2 Ibid., p. 44. 
EXPRESSION OF TENSION AMONG DISPARATE VALUES 
Tension among disparate values is frequently 
analyzed by political scientists. The Program 
Planning Budgeting System analyzed as an incremental 
process is an example of the political scientist 
attending value tension among choices. 
Schultze notes that there isl"political values 
with respect to income distribution and political 
power structures, enter ••• heavily into the 
detailed design of most civilian programs.'~ 
A specific criticism directed at Program 
Planning Budgeting System by political scientists, 
in this regard, is that it was an apolitical tech-
nique in an environment in which decisions ultimately 
accommodated to political realities. In its quanti-
fication of inputs and output, Program Planning 
Budgeting System did not consider prior decisions 
or future commitments that have been politically 
arrived at, and that may have affected the decision 
under consideration. 
lCharles Schultze, The Politics and Economics 
of Public Spending (Washington, D.C.: Brookings 
Institution, 1968), p. 28. 
2Ibid., p. 16. 
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Input and output variables to be measured are 
determined"" by"""tne -analyst. "They niay" or may not 
be representative of other components of the 
program. Even budget allocations, it is noted 
can be led astray by information that appe~rs 
sophisticated '" but deals \'Ii th only a small 
portion of the relevant picture. The practi-
tioners of PPBS may base their recommendations 
o~ "a routine that is no mor.e comp.r"ehensive inl its rationality than is incremental budgeting. 
It has been frequently noted, by political 
scientists, that the process of appropriations and 
budget making is in direct opposition to the Program 
Planning Budgeting System approach to policy 
formulation. 
The chief argument revolves around the question 
of whether or not the process of budget making 
-- which is indistinguishable, by assumption, 
from policyrnaking since it concerns in concrete 
terms the authoritative allocation of resources 
to implement values -- can be "rational" in the 
sense that the new techniques of program 
budgeting and systems analysis suggest. 2 
Indicative of a hypersensitivity to political 
constraints, the budgetary process is an example of 
I 
incrementalism"and satisficing 3at its most dramatic. 
1 Sharkansky, p. 74. 
2Enid Bok Schoettle, "The State of the Art in 
Po1icymaking," in Raymond A. Bauer and Kenneth J. 
Gergen, The Study of Policy Formulation (New York: 
Free Press, 1968), pp. 149-181. 
3Richard Z~ckhauser and Elmer Shaefer, "Public 
Policy and Normative Economic Theory," in Bauer and 
Gergen, pp. 27-103, pp. 2-6. 
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Because of the reverberating effects of its 
consequences, the budgetmaking process also 
illuminates the conflicts of values, and the 
competition for scarce resources among both 
participants and beneficiaries. 
It can be said that the study of the social, 
economic anc political conditions impinging on 
increases or decreases in budgetary items reflects 
the method of inquiry as well as the issues of 
concern to the political scientist. To provide 
differently would presumably underscore political 
conflicts that had been previously accommodated 
through processes of routine, ambiguous goals 
and satisficing. Incrementalism is a means of 
avoiding controversy concerning each and every 
budgetary item; it is an instrument of efficiency 
that prevents m~king each item controversial and 
. subject to power plays among rOe levant interest 
groups. The effect on the status quo of the process 
of incrementalism in budgeting (and policymaking?) 
is obviouS7 incrementalism represents a lack of 
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innovative reappraisal of both goals and means. 
By avoiding controversy and by minimizing the 
risk of a legislative or an administrative (executive) 
veto, the incremental approach assures homeostasis. 
Bok has· noted:-: that -the'· nature -:0£ the -budgetar,y .. - --. 
process and its effects upon the distribution 
of resources is illustrative of "the view of the 
policymaking process as a succession of strategies 
of disjointed incrementalism (and) as a failure 
to account for new policy departures."l 
The concept that "ultimately competition for 
limited resources plays itself out in a political 
arena," that conflictG among values constitute a 
major influence upon polic~~aking processes is 
central to the political scientist's analysis of 
policy: It is the policymaker's role to allocate 
limited resources and to mediate among conflicting 
sets of interests. In this context, the political 
analyst's task is to clarify the value bases, the 
--





policy making institutions, and the complexity of 
problems inherent in "the normative issues of high 
policy. II 
ALTERNATIVE RESOLUTIONS TO TENSION AMONG VALUES 
Sometimes analysts fi.nd that policies do not 
resolve politically expressed tensions among disparate 
value bases. Rather they express ideological 
ambiguity. 
Holden's analysis, "Politics of Poor Relief, A 
Study·in Ambiguities"lis a case in point. Noting 
that "policies ••• do not begin with economic choices 
but with·a deliberate exercise of power, he emphasizes 
the political basis by which policy choices express 
ambic;uity. 
Interpretations of poor relief programs is 
extremely complex because they are affected with 
certain profound ambiguities inherent in the 
society and in the political process: ambiguity 
about loci of decision, programs, purposes, 
beneficiaries and ultimately the meaning of 
citizenship and the very nature of government 
itself.2 
lMatthew Holden Jr., "The Politics of Poor 
Relief: A Study in Ambiguities" (London: Sage 
Publications, 1973). 
2 Ibid., p. 7. 
,. 
Holden correlates a~biq~ous loci of decision-
--- "' . 
making with the fact that the details of welfare 
administration remain iil most states with local 
agencies that operate under, general federal and 
state,.,guiqliI,les ~',,::' H.~ .. ~t.t·r,.ibute~ ~,consta·nt. de:vian~e 
from federal and state standa·rds by l,ocal officials 
to ignorance, lack of adequate staff time, or 
conflict of priorities among levels of government. 
Holden attri~utes ambiguity of policy to what 
he calls lIillustory consensus" among liheral, 
conservative and technocrati~ purpose. The liberal 
doctrine emphasizes minimizing the indignities of 
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the poor as a major objective:' t.he conservative 
perspective is concerned primarily with reducing 
dollar costs and inefficiency as well as disincentives 
to work •. The technocratic purpose is to reduce 
'administrative inequities -- for exam~le between 
classes of recipients or among different programs 
to which the same benefici~ry is entitled. 
____ .~Q~_d~n' ~ E-naly~is._9_~. ~JlE! inv!!;-~JQ!l~~ welfare 
reform that has taken place' s,ince the 1960' s exempli-
fies the political scientist's approach to content. 
Tracing a changing attitude,' towards recipients, he 
analyzes the unfoldin~ polit~cs of the Aid to Families 
with Dependent Children Program and of social service 
programs generally from 1962 'to ,1967 and again during 
the mid 1970's. 





Holden points out that mandated provision of 
services were included in the 1962 amendments to 
the Social Security Act for conflicting reasons: 
"The official rationale was that they would strengthen 
family life, and social and economic capacities of 
individual family members. The underlying concept is 
that people are on public relief not merely because 
of shortages in labor but because they lack appropriate 
training or personal competencies."l 
Holden analyzes the "conservation of principles 
of public relief in the form of the Work Incentive 
Program. Providing work training for welfare mothers 
of young children, he notes, was to develop a coercive 
program presumably intended to reduce welfare rolls. 
By 1971, he points out, the Talmadge Amendment had 
ossified "the conservative intent of the Work Incentive 
Program. The imposition of rigid conditions by which 
mothers could turn do~m work options, and the shift 
from the welfare to the state employment office, made 
clear a federal conservative impulse: social services 
had become entirely a mechanism by which recipient 
behavior could be controlled. 
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Holden illustrates how poor relief politics 
differs from other domestic policies. Consumers are 
inactive, the constituency is weak and lacks political 
capacity. In defining social ambiguity towards citizen-
ship, .~a~~ .:g~v:~~~~~n~ ~ ll~, ~9:'t:e.!!: ::that .. r.e..cip~~~.:ts of the 
Aid for Dependent Children Program are not civil citi-
zens in the sense that they are not capable of taking 
legal action; exercising power~ or receiving necessary 
services. Ambiguity, Holden concludes, is at the root 
of poor relief policy and welfare programs, particularly 
• 
the Aid for Dependent Children program. 
The problems of "mobilizing support and community 
consensus"l for social policy development implies the 
necessity for political goals and strategies. The con-
cept of the "perimeters of the possible,,2 -- the poten-
tial for success in changing agency policy offers a 
political role to the social work practitioner. His 
I 
goals of "improving the delivery of social services," 
or "removing organizational conditions that are harmful 
to clients l ' and "securing Institutional supports" for 
clients and workers define him as an "internal advocate.,,3 
lzald. 
2George Brager, in George Brager and Harry Specht, 
communiti Organizing (New York: Columbia University 
Press, 1 74). 
3Rino J. Patti, "Limitations and Prospects of 
Internal Advocacy," Social Casework (November 1974): 
537-545, p. 545. 
Internal advocacy is an activity engaged in 
by social work practitioners· in their roles 
as professional employees, which is under-
taken for the purpose of changing the formal 
policies, programs or procedures of the 
agencies that employ them.l 
The administrator of a social agency also has 
a political function since "executives are not as 
free to act on matters involving policy and program 
change as it is commonly assumed. Administrators 
must be sensitive and responsive to external 
constituencies, which are frequently in a position 
to affect the flow of inp~ts -- for example, money, 
legitimacy and influence -- upon which the agency 
relies for maintenance and survival, can and often 
do constrain the decisionmaking discretion that can 
be exercised by an administrator.,,2 
Political constraints emanate from inevitably 
irreconcilable differences between expectations from 
staff and external pressure groups. Patti notes 
that when such things as program support, job 
security or agency reputation are at stake, the 
executive will often find it necessary to give 
priority to the interests of external groups, to 
1Joseph Paull, "Social Action For a Different 




narrow the range of issues in which staff partici-
pation is solicited to those which are not likely 
to pose conflicts. 
Rivlin,l in s~ggesting strategies -- as opposed 
to objectives·· or ·choice,·~- -.l>y ~!hich: fedE;!·ra+. sc;>cial_ 
policy can be enacted, notes that one approach 
social policy analysts may benefit from is the 
anticipation of and participation in the "vociferous 
political debates centering not on competing objec-
tives, but on competing alternative views of the 
appropriate.role of the federal government that cut 
across objectives and functional arenas such as 
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health and housing. Policy analysts may find 
themsleves more relevant if they focus their thoughts 
around the advantages and disadvantages of these major 
strategies and their implications for movement towards 
social goals.,,2 
lAlice R1vlin, "Social Policy: Alternative 
Strategies for the Federal Government" (Washington, 
D.C.: Brookings Institution, 1974). 
2 - _. 
Ibid., p. ·3 • 
( 
The strategic approach -- anticipating the 
political and substantive consequences of an effort 
to alter existing programs in order that they 
dovetail with innovative efforts, acknowledges that 
rational policy development is hampered by a need 
for consensus and feasibility. A consensus of 
values, as expressed by electoral behavior, for 
instance, has a commanding effect upon policy 
outcome: 
Such a wholesale dismemberment of popular 
existing programs in favor of unknown new 
ones hardly seems likely to appeal to poli-
ticians or to voters ••• it is so hard to 
explain how a negative income tax would 
work ••• and ••• the strength of the work 
ethic coupled with the widespread belief on 
the part of the non-poor that the poor do 
not share this ethic and that any income 
"guarantee," even a very low one, would 
c~use substantial numbers of people to drop 
out of the labor force ••• a third obstacle 
is the mounting intransigence of the left 
and its unwillingness to accept any compromise 
short of a fully adequate income for everyone~ 
Volkart's commentar~on the problem of executing 
rational policy choice in the light of tensions 
among competing values, and the political processes 
by which they are symbolized, reflect a different 
approach, but one also syntonic with the political 
215 
lIbid., p. 19. 
2 Edward Volkart, "Reactions to Coleman on Policy 
Research," Footnotes, American Sociological Association, 
August 1973, pp. 1-4. 
(' 
( 
scientist's approach to policy development. In 
synthesizing the scholar's dilemma when conducting 
policy research, he cites the political impediments 
to neutral research, as evinced in policy study • 
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. He.d.e.f?cr.:U?e!? ;th~- say~ ,in· which "the- pol.it-ical .r,.e·sponse 
of both the community and the funding agency" result 
in blurring of the lines between problem definition 
and disciplinary procedures for conducting research. 
He describes how investigators are faced with three 
difficult alternatives: to discard the project as 
scientifically unworkable'; to run the risk of seeing 
their disciplined procedures corrupted; or to work 
out a series of political tradeoffs by which community 
people can gain some benefits in return for granting 
research people the right to conduct the investigation 
without interference."l He concludes that: 
I 
A basic question for the discipline ••• is not 
just whether neutrality of investigation c~n 
be protected, but under what conditions 
political research on extremely sensitive 
issues should be encouraged or discouraged~ 
What are the ethical and political as well I 
as disciplinary issues that must be consid~red 
by scientists? Also, what impediments to I 
research should be protested, and in what 
manner and to whom?l 
A political science perspective includes the 
strategies for instituting policy changes and 
the methods of conducting policy-oriented resea~ch: 
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the enveloping of rational decisions in a polit~cal 
context, and the ways in which conflicting ideo~og~es 
are expressed by political processes. 
The political scientist's contribution to 
social policy is a broadbased perspective on st~ate­
gies for analyzing conflicting ideologies. Knowledge 
of the behavioral and analytic structures and pplitical 
processes which function'to make policy is the pasis 
upon which political science contributes to the 
analysis and development of social policy. 
Volkart concludes that when such things as prog~aml 
support, job security or agency reputation are pt I 
( 
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stake, the executive will often find it necessary 
to give priority to the interests of external 
groups, to narrow.the range of issues in which 
staff participation is solicited to those which 
are not likely' to pose conflicts. In practic~~ -.. 
the result is usually an avoidance of those issues 
that concern substantive policy or program changes."l 
, 
( 
SUMMARY AND CONCLUSIONS 
Political scientists contribute a unique 
combination of concepts, models for analysis and 
interventions germaine to the generating of social 
policy options. Processes and concepts relied 
upon by political scientists include consensus and 
feasibility; power and purpose and influence: 
hierarchy, and leadership. 
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In analyzing choices for policy development, 
political scientists exercise flexible analytic 
approaches ranging from explanatory models or 
after-the-fact case studies, to prior analyses 
intended as an advisory mechanism for decision-makers. 
Some analysts describe substantive fields of practice 
such as child welfare or personpower programs in 
terms of germaine political inputs that affect them. 
These often highlight issues of power, consensus and 
feasibility as independent variables having major 
import either policy upon outcome or program 
implementation. 
I Decision-rules. most commonly iden.tified .and . 
referred to by political scientists stress political 
variables. Major emphasis is accorded to preference 
among options on the basis of either power-based 
.. . . . - . -
strategies, or incrementally derived, hence ·often 
ambiguous policies. 
In their preoccupation with both policy 
development and implementation, political scientists 
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appear to be moving towards the development of means 
by which policy outcomes (i.e. programs) in fact 
reflect the original policy decisions from which they 
emanate. They are also striving towards the develop-
ment of a methodology to improve their predictive 
capacity regarding choice among policy options. 
Political scientists studies often seem to explain 
or predict policy decisions on the basis of political 
variables. Political concepts are also utilized to 
describe policies, generate options, or analyze the 





TYPES OF STUDIES 
Political Science 
1. Consensus and feasibility 
2. Power and purpose 
3. Influence, hierarchy, 
backlash, leadership 
1. Explanatory study (case 
study) 
2. Prior analysis 
a. analysis and evaluation 
of policies 
b. analyses of presumed causal 
relationships inherent in 
a given policy choice 
c. comparative approach to 
promulgation of one plan 
over another 
3. Analysis of substance 
4. Analysis of political process 
TECHNIQUES USED 
." - .. -" -- ... :: :. . 
'Poii tical Science 
1. Analysis of output variables 
2. Analysis of implementation 
phase of policy development' 
3'. -- "Art:cily's"is o'f' p6-1itic·al .. ··'·~ -- c:: 
processes culminating in 
particular policy content 
UNDERLYING DECISION- 1. Feasibility 
RULES WITH WHICH 2. ~esolution of tension among 
POLICY OPTIONS ARE competing values 
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GENER~TED a. choosing political prefer-
ences from a set of 
alternatives 
b. advocating one value over 
another 
3.' Strate~ic approach, e.g. 
i.n·ereloen tal i sm 
(" 
\ CHAPTER V 
POLICY SCIENCE AND THE DEVELOPMENT AND 
ANALYSIS OF SOCI~~ POLICY 
INTRODUCTION 
PURPOSE OF CHAPTER 
As an analqm of macro sciences, the policy 
sciences have as one function the development of 
policy. It is, in this regard, a multidisciplined 
approach to policy making, drawing upon the concepts 
and techniques of economists, political scientists 




The poliqy sc_i~ncJ:~s have developed a. -second-
function: to analyze how policies are made, and to 
critique policymaking processes. 
The purpose of this chapter is to describe 
. . - . .:....', .. ',. .. .-., ... ~: :'-~ 
the two functions of the policy scientist, and the 
potential tension between them, as well as to describe 
the concepts upon which he/she relies. The simi-
larities and differences between the social planner 
and the policy scientist will also be detailed. 
CONCEPTS AND PROCESSES WITH WHICH POLICY SCIENTISTS 
FUNCTION AS ANALYSTS AND POLICY DEVELOPERS 
Recent developments in the policy sciences area 
reflect the gradual melding of heretofore discrete 
I 
methods and theories. Political and social events 
have precipitated the need for a broad-based, 
problem-or ient-ed--iden-t-i f i-ca-tion of ifld-ividlial 
social issues as components of urban processes that 
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can be confronted coherently, and on a long-range basis. 
Rivlin has noted, in this regard, that the 
goals of social programs are often difficult to 
t. 
define, and tha spending decisions are often 
fragmented and 'ncremental. She notes that 
"there seems to be little point in arguing about 
alternative soc'al strategies, because there is 
no obvious mechanism for translating general 
principles into budgetary and legislative decisions. III 
An increasing trend towards a rational, 
problem-solving approac~ for treating the environment 
analytically, depressing its irregularities and 
eccentricities as rational systems to be planned, 
has resulted from acute I ecological and social 
problems and the demand I for innovative, complex 
solutions. Thelsuggested solutions have prompted 
an increased emphasis upon the planning process, . 
including the stimulation of fields such as social 
reporting, social indicators, policy-oriented, 
evaluative research, ano value oriented analysis. 
A general perspective a~out the importance of 
analyzing social policYlhas been dramatized by 
a concomitant emphasis upon advocacy and by public 
lAlice M. Rivlin, "Social Policy: Alternative 
Strategies For the Federal Government" (Washington, 
D.C.: Brookings Institu~ion, 1974), p. 4. 
I 
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studies of part:iculaJ:". p~oJ:>lems such as. violence, 
public education, segregation and poverty. 
The policy sciences are, in effect, a pre-
scription for innovative interplay among disciplines, 
a sys~erns approach. Individual discipline~ maintain 
spheres of relevant knowledge and expertise, but 
the policy science approach offers a common frame 
of reference based upon and cOmbining various 
elements of individual policy sciences: economics, 
sociology and political science. 
In',.'ess'ence, the concept of a policy science is 
.0:" 
a . response to the plea for what ICahn and tieiner 
refer to as "the creation of heuristic expositions, 
methodologies, paradigms and frameworks."l These 
models interpret' social problems as components of 
larger processes -- some individual and continually 
self-adjusting; others changing in response to 
external forces that may be self-correcting or 
IHerman Kahn and Anthony Weiner, The Year 2000 
(New York: Macmillan, 19-67), -p. -399 •.. -:-- - -
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mutually reinforcing. Problem areas are perceived 
as 'complex social system in which each aspect lies 
in a reciprocal-cause relationship to all others, 
such that each is defined by and has meaning only 
with respect to all others. Laswell states 
We can think of policy science as the disciplines 
concerned with explaining the policy-making 
executing process and with locating data and 
providing interpretations which are relevant 
to the policy problems of a given period.1 
Guidance or amelioration of social processes, 
an effective theory and method of urban po1icy-
making, requires knowledge _ about urbani_sm that is 
"currently without operational unity in standard 
writings of academic fields." It is in part this 
vacuum that the policy sciences purport to fulfill: 
informed compromise among polarized ideals and 
distinct methodologies, and among preconceptions 
and substantive conclusions from different disci-
plines. A policy science is an interdisciplinary 
IHarold D.-Laswell, A Preview of The Policv 
Sciences (New York: Elsevier Press,-r971), p. 14. 
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perspective on problems of social policy, a 
"synthesis of organization and law with the new 
technologies of decision sciences, concerned 
with knowledge of the decision process and of 
the processes of'· po-licy formulation. and execution: 
A contextual, problem-oriented, multi-method move 
away from fragmentation. nl 
TYPES OF STUDIES: MAJOR TRENDS 
HISTORICAL PERSPECTIVE 
The past two decades have been characterized by 
a convergence of the macro-social sciences into a 
unified, broad-based perspective about dilemmas of 
-soc-ial re-£Qrln-. - -A steady incr.ea·se in training centers 





for ~olicy science, the proliferation of policy 
oriented literature, and the increase in both public 
and private support for policy-related activity 
indicate growing strength in the field. l 
Although the study of policy formulation has 
been familiar since Aristotle's time, the concept 
of a policy science was not elaborated upon until 
1951. The publication of Lerner and Laswell's 
PolicZ Science2introduced a continuing scholarly 
inquiry into the potential application of analytic 
methodologies. These techniques had previously 
been developed and utilized in the behavioral, 
management and social scIences, and applied to the 
study of policy formulation. 
TWO DISTINCT FUNCTIONS: ONE COMMON FOCUS 
Policy scientists generate policy options in one 
of two capacities. They participate in policymaking 
lEditorial, "The Policy S'ciences Emerge: To 
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Nurture and Structure a Discipline," Policy Sciences ...... 
5:3(September 1974):239-244, p. 240. 
2Daniel Lerner and Harold D. Laswell, Policy 
Science (New York: ~ussel Sage, 1951). 
( 
processes as advisors .. to_deci.sionmakers. Or they. 
critique extant policy-making processes. To 
pursue either task demands handling the differences 
that often exist between academician and decisionmaker 
differences in objectives, skill, and perspectives. 
In their analyses of social policy, policy 
scientists often exhibit acute sensitivity to the 
tension resulting from these differences. One such 
tension can be summarized by the relationship 
between incremental and comprehensive planning. 
The pragmatist, usually the politician, must plan 
within the framework of feasibility, limited 
resources and public opinion; his central concern 
is the· accrual of public support and approval 
necessary to reelection. The scholar can afford 
to be an idealist, on the other hand; he can afford 
to project the needs of the future without concern 
I 
for intervening, politically-motivated variables. 
The increased appropriations that have been 
made by governmell"t ·-eo the scientif ic community, the 
increased number of scientific advisors to qovern-
ment have further complicated the relationship 




Ginzberg has illustrated the accomplishments of 
scientific advisors in accruing massive funds for 
research purposes: he also has noted their myopeia 
in not fully appraising the political factors 
affecting the continuation of large appropriations: 
These (financial) successes were bought ~t the 
cost of problems deferred. For instance, the 
scientific fraternity has been unsuccessful in 
persuading Congress to act in accordance with 
its expressed intent to give the national 
science cowmunity primary responsibility for 
••• shaping scientific policy on a federal 
level ••• their eff~rts were thwarted by 
stronger opponents. 
Ginzburg underscored the fact that the failure of 
scientific advisors to policymakers were the lack 
of forecasting and long-range planning, as well as 
the premature discounting of crucial factors such 
as: 
1. The principal sources of research funding 
were vulnerable to changes in defense 
appropriations. 
2. The heavy reliance on "project support" 
elicited restiveness in a Congress unwilling 
to relinquish a multibillion dollar budget 
without supervision of rationales for 
spending. 
lEli Ginzburg, The Pluralistic Economy (New York: 
McGraw Hill, 1965). 
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3. The implications of establishing close 
relati6ns-betweeri-the scientific 
leadership and the president to the 
substantial neglect of relations between 
scientists and Congress and of broad 
citizen support were ignored. 
4. The need for improved decision-making 
machinery within the federal government 
to establish guidelines for selection 
among competing objectives was minimized. 
5. The inner group of scientists limited 
its number and holding multiple respon-
sibilities managed most of the operations 
informally, but at the cost of ignoring 
the value of allies. l 
Ginzburg's analysis of the need for a policy 
science asks for vision and scope about every 
facet of the policymaking process, from imple-
mentation to planning~ from the economic aspects 
of planning to the political arena in which 
competition for limited resources exists. What 
is needed is an awareness that institutional 
structures are required for a continuous broad-
based scientific approach to policy.2 




Froman and other policy scientists believe 
that "the solution of value questions is, in 
effect, a major function" of a policy scientist. 
Laswell, However, assumes that values are 
homogeneous and that the obstacles to comprehen-
sive policy considerations are purely technical, 
and can be resolved by methodology. 
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Other policy scien~i~tst.on·t~e ~ther hand, distinguish 
-- - ._- .!.-- ~ ". -- _._- -•.• 
the scholar from the practitioner on the basis of the 
normative stance t~ken. Reynolds, for example, 
suggests that the ~olicy sci~ritist or consultant-
practitioner must assume a va~u~ framework. specified 
in advance by his/her consult~e and implicit in 
the task assignment: to help implement a given plan 
as efficiently as possible, for instance, or to 
evaluate a particular program •. 
Conversely, Reynold~ notes, the policy scientist 
as scholar is free to choose any set of values as 
his/her object of policy concern. The burden is 
different, therefore: to justify the normative 
framework either by analytic persuasion or as 
vindicated by political actions taken. 
A concomitant distinction ensues between the 
policy scientist qua practitioner/consultant versus 
that of scholar/analyst. The former is paid to 
analyze a concrete problem or program. The latter 
is more ;LJk.~.ly to addr~s~ ~ene~~l I?olicy issues such 
as "poverty," or "the.urban·environment." 
IJames F. Reynolds, "Policy Science: A Conceptual 
and l.fethodological Analysis·,·II. Policy Sciences 6 (1975) : 
1-27. 
TECHNIQUES USED 
Analytic processes required for the formulation 
and criticism as well as for the implementation and 
evaluation of policy choice are utilized by policy 
scientists. Laswell considers five skills to be 
essential to the policy scientist; the ability to 
clarify goals, to describe trends, to analyze 
antecedent conditions, to project future develop-
ments, and to select among possible means of 
achieving a given goal~ To Laswell's list of 
essential skills, Vickers adds several. He points 
out that some elements of policymaking are 
unsuited to scientific study and, consequently, 
often ignored because examples of policy-making can 
be studies in which these difficulties are minimal 
and in which, thereby, scientists are able to use 
their skills more confidently in theoretical 
analysis, and policymakers are likely to hire 
experts and get value for their money. 1t 2 Despite 
1Pau1 F. Lazarsfeld, "The Policy Science 
Movement," Policy Science 6:3 (September 1975): 
211-223, pp. 211-212. 
2 . Geoffrey Vickers, "Commonly Ignored Elements 
in Policymaking," Policy Sciences 3:2(1972):265-
266, p. 265. 
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these pragmatic drawbacks,· Vickers cons·iders 
certain processes paramount: They include the 
maintenance of continuing, standard norms that 
supersede lesser goals, such as for the institution 
and maintenance of pubiic services: the· management-
of conflict: the adjustment of public threshold of 
acceptable changes given societal norms: the 
regulation of historical processes, and the 
irregulation of planned intervention into historical 
processes. 
Zwolenikl.augments the discussion about what 
the tasks of the policy scientists should include; 
scholarly attention to the benefits and distributions 
that do (or do not) result from the application of 
science and technology to the problems of policy-
making; the readjustment and rearrangement of 
priorj.ties that is necessary to an egalitarian 
society; attention to transitions among goals as 
yet unspecified by future social demands; and, 
- - - - -- -.-. _. - -
adaptation of the present social structure to 
future structures by means of creative mechanisms 
that preserve values. In short, both the lesser 
and the major characteristics that are distinctive 
lJames T. Zwolenik, Book Review of Science, 
Growth ~ Society,. Organization for Economic 
Cooperation and Development OF.CD, Policy Science 
Vol. 6, pp. 457-465. 
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to policy science include the fact that it is 
problem oriented and integrative ••• it 
seeks to draw together disparate elements in 
an effort to shed light upon real-world 
problems. Normally subsu~ed by it are such 
activities as forecasting, planning and 
strategic operational decisionmaking. Its 
lexicon includes considerations of values, 1 
goals, attainments and societal indicators. 
The overall goal towards which the skills of 
the policy scientist are directed is the increased 
visibility of choices to be made in the future. 2 
Such visibility must be the consequences of what 
Dror calls future studies, or the linkages of 
present to future, attention to alternative futures 
and social institutions, and the identification of 
variables that shape the future -- political, 
economic, social and technical variables. 
1 Roy C. Amar.a, "Toward a Framework For National 
Goals and Policy Research," Policy Sciences 3(March 
1972):59-69, p. 59. 
2Yzekiel Dror, Ventures in Policy Science 





Integral to the formulation of a comprehensive 
policy science is the development of applicable 
research" methoQo10gy. Clarification and spe~"i"f~cat..ion 
of parameters for policy-oriented research have 
been suggested by policy scientists, but have yet 
to be developed. 
It is frequently suggested, for instance, that 
an interface between the "principal processes of 
po1icymaking and analysis of policy, on one hand, 
and the research methodologies of the social 
sciences on the other, is essential to the development 
of the policy sciences. That is, the development 
of a knowledge base is needed to encompass both 
empirical and thaoretical facts of policy problems. 
Some attempts to merge empiricism with theory 
have been made. For instance, Berry1 attempts to 
operationa1ize the concept of rationality in health 
plann-ing. "" He- prapases the detai-ling" af four" 
attributes intrinsic to health planning: 1) health 
loavid Berry t "P-eal th Planning Rationality t." 
Policy Sciences 4:1(March 1973):13-21. 
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planning is limited in problem solving effectiveness 
by multiple factors, 2) these factors include 
technical, social, legal, political" and. economic 
issues, 3) these dimensions may be complementary or 
substitutive, and 4) health planning may be subject 
to change on the basis of cognitive processes~ These 
processes may include gathering data or requiring 
consistent behavior on the part of key administrators. 
Berry suggests that health planners might accept the 
task of defining various states or conditions under 
which various cognitive processes are or are not 
functional. 
Similarly, Bernstein et ale catalogue technical, 
administrative and societal factors impeding or 
encouraging the use of quantitative methods in 
urban analysis~ Examples of technical factors 
include parameter selection, social costs, social 
I 
momentum, time series. Administrative factors 
include devis~n9 techniques for implementation, 
se1ection of pilot programs, and sensitivity to 
I " 
Ibid., p. 13. 
2samuel"J. Berr.stein et al., "Problems and 
Pitfalls of Quantitative Methods in Urban Analysis," 
Policy Sciences 4(1974):29-34. 
239 
( 
relevant political realities. Societal factors 
include the expressed desires of the relevant 
community, and the implications of the status 
quo. Based on the development of a framework 
reflec;t;ing c:t~ch~ic;al, . admiI')is~r:a tj,. ye .and ... $..Q.g~et.al 
factors, Bernstein recommends means by which policy 
scientists can contribute to empirical and 
theoretical bases for policy problems. 
It has also been noted that the perfecting 
of models to choose among policy alternatives are 
needed. Such models would be used for inquiries 
into methodological problems, structural and 
institutional problems, and policy processes 
including analytical work within social agencies. l 
Roos has developed a series of rudimentary 
2 
experiments in this regard. She notes that although 
values obviously play a critical role in policy 
choice, research can significantly clarify available 
options and evaluate consequences of past decisions. 
Sheu·ses-a·s a·n---example-·her -ana·ly-s.i.s of ·-alternative . 
lWalter W. Williams, Social Policy Research and 
Analysis (New York: Elsevier, 1971). 
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'. 2Leslie L. Roos, "Quasi Experiments and 
Environmental Policy," Policy Sciences 6(1975);249-265. 
environmental policy. The effects of interventive 
efforts to improve the environment were characterized 
by the interpretation of data concerning a) the 
nature of treatment efforts, b) the length of time 
during which they were operant, and c) the units to 
which the treatment was applied. 
In her research, Roos characterized significant 
events as "Macro Variables II stimuli which must 
act through a complex chain of behaviors in order 
to bring about a change in the dependent variable. 
She describes a plausible causal chain with regard 
to water quality: 1 
decision to change 
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change in incentive _____ :) 




change in water quality, 





2 Similarly, Ugalde develops the concept of 
"series of decisions" relevant to attainment of 
1Ibid., pp. 250-251. 
2Antonio Ugalde, "A Design Model For the Study 
of Public Burocracies," Policy Sciences 4:1(March 




specific objectives. He presents the example of 
a State Health Environment Unit's study of the 
influences to which input decisions respond, and 
of the_~a~to~s.affecting interv~ning decisions. 
His results are graphed as follows: 
Programs Prof Int Technical Political Othel.· Nat. 
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of Actors Int Pub.Agencies 
Water Qual 
Control X X 
Floridation X X 
Milk Control X X 
Radiation 
Control X X X 
Investigations as to what types of studies are 
needed and as to what the implications are of extant 
information are also lacking_ Hitherto, research in 
the social sciences has tended to concentrate upon 
what is wrong with programs rather than upon the 
development of their strengths. More studies about 
both positive and negative features of programs have 
been called for by policy scientists. l ---
lWilliams, p. 15. 
I 
l Another limitation in current policy-oriented 
research processes that have been applied to social 
programs is the measurement of policy outputs by 
means of the dollar expenditures for a given program. 
The utilization of expenditure levels to represent 
effective delivery of social services is debateable. 
As inexact measures of output, dollar expenditures 
cannot indicate the wide range of quality in the 
delivery and implementation of social service 
programs. Cook and Scoli note: 
Factors such as program personnel, extent of 
need for social services, receptivity to social 
services and contextual characteristics of 
target areas may interact with expenditure levels 
to affect outcomes of social policies. The 
concept of policy output is therefore a multiple-
dimensional phenomena, the complexity of which 
goes beyond a summated expenditure level. l 
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GOldfarb2 suggests that one solution is to continuously 
design marginally better programs. Once the output 
of existing programs is quantified, a means for 
translating information collected to future programs 
must be implemented. Poor programs can be remodelled 
and new programs developed on that basis. 
lThomas Cook and Roger Scoli, "Policy Analysis 
in Political Science: Trends and Issues in Empirical 
Research," Policy Analysis 2:2(Spring 1976), p. 7. 
2Robert S. Goldfarb, "Learning in Government 
Programs and the Usefulness of Cost Benefit Analysis 
Lessons from Manpower and Urban Renewal History," 
Policy Sciences 6:3(September 1975):281-299. 
( 
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Another type of research techniques called 
for by policy scientists is the development of an 
analytic framework for the evaluation of policy 
impacts relative to policy objectives~ Pilot 
. - .... - - . 
programs or social experiment~tiQn: are, nee.d~d., .. as 
are new institutional frameworks for working on 
policy problems, for developing policy-relevant 
knowledge and for educating practitioners for 
policy-relevant research. This involves inter-
disciplinary teams, access to real issues, clinical 
teaching methods and academic recognition for 
policy consultative studies. 2 
Fanshel3 offe~s one' such study. He applies 
systems analysis techniques to analyze, for policy 
purposes, services offered to the elderly. He 
defines the "best" policy as that which maximizes 
benefits to the elderly given specified budgetary 
and program constraints. To measure benefits, he 
deve10pes a scale consisting of a series of states 
1: .... -- --
Cook and Scoli. 
2Ibid • 
3s01 Fanshe1, "The l'le1fare of the Elderly: A 
Systems Analyst I s Vielr'7point," Policy Science 
6:3(September 1975):343-357. 
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describing degrees of dependency among elderly 
people. These include "mobile-outdoors, II "house-
bound," "chairfast" and "bedfast." He then assigns 
weights to those states reflective of social value 
judgements made by administrators. Over time, he 
measured changes in those weights as induced by 
services rendered. 
Finally, a prescriptive method for measuring 
the decision sequences from ideological commitment 
to preferred policy alternative is also needed. 
Clarification and conceptualization of values 
influencing policy outputs does not yet exist. 
The solutions to may of the problems of research 
in policy analysis are parallel to the development 
of the policy science profession. That is, an 
interdisciplinary research team would enjoy the 
same advantage~ that a ~olicy scientist would: the 
benefit of multi-disciplined perspectives about the 
phenomena with which they are working. A more 
immediate solution.to the problems of research in 
the policy sciences might be the division of 
research according to training so that, for instance, 
the political scientist would study that facet of 
policy impact relating to political behavior, and 






effect upon policy implementatj,on. Given the, 
complexity of policy sci~nce phenomena, the results 
could not be comple,tely reliable. 
Harman l suggests a future-oriented research 
.. ,- -. ,- .. 
based upon a systems approaqh, and reflecting 
integration of diverse means of identifying alter-
native futures. Such research would be distinguisha-
ble by its utility-functi~n -- to guide present 
action and to avoid or resolve anticipated problems. 
Adelman et al. 2 provide a case example of 
futures research 'involving choice of objectives and 
structure for a policy-studies center. The research 
had three phases. During,the first, a clustering 
was secured picturing the homogeneity and differences 
among thirty respondings. Participants made 
judgements on thirty hypo~hetical evaluation 
centers. Each center was described by different 
combinations of activities. These activities 
included developing instruments, collecting data, 
- processi-ng dat:a, --reac'ting to re-su-lts, 'and writing 
lWillis W. Harman, "On No'rmative Futures 
Research," Policy Sciences 6(1975):125-l35. 
2 " " 
Leonard Adelman, Thomas 'R" Stewart, and 
Kenneth R. Hammond, "A Case 'History of The Application 
of Social Judgement Theory to'Poiicy Formulation," 
Policy Sciences 6:2{June 1975)':137-159. 
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reports. The level of each activity was presented 
and rated by each respondent on a scale of 0 to 10. 
Clustering of priorities and differences among 
respondents was then graphed by the researchers. 
During the second phase, compromise was sought 
with the assi~tance of computer graphics technology. 
Participants in pairs made joint ratings which were 
then refined into joint emergent policy. 
The final phase of the research was oriented 
toward the achieving of an acceptable compromise 
policy with the use of input-output analyses. 
This analysis permuted a consideration of goal-
priorities independently with regard to output 
goals, inputs required to achieve each goal, and" 
the suggested proportion of each input to be spent 
in achieving each output. 
The authors report that their research concluded 
in a compromise policy. This ultimately reflected 
tradeoffs among priorities concerning goals as well 
as use of resources. By externalizing cognitive 
differences among participants' pridrities, it was 
feasible to obtain agreement on a compromise policy 
as well as its means for implementation. 
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UNDERLYING DECISION RULES t.fITIJ tlJIUCH 
POLICY SCIENTISTS GEI~ERATE POLICY OPTIONS 
The policy scientist generates policy options 
utilizing three major decision rules. One is the 
exploration of linkages between immediate political 
realities and a projection of long-range issues. 
The second is the formulation of projected policy 
problems and the creation of rules to resolve them. 
And the third is the development of means by which 
political, ideological and scientific values can 
be integrated. 
Essentially, the role of the policy scientist 
is that of liason between immediate needs on one 
hand, and projection for long-range needs on the 
other. His/her task is to formulate policy problems 
and, through technological means, to help create rules 
for solvirig -tnen-.- The rel.evant function is that of 
condui t bct\'leen the scholar and the policynaker. 
As an acadenician, the policy scientist seeks 
.explicit formulation of alternative futures and of 
the values and variables that will shape the future: 
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he/she explores choices among competing needs and 
resources. At the same time, as a decisionmaker, 
the policy scientist acts with the awareness that 
making choices may· endanger delicate political 
coalitions. Planning for the short range requires 
a different perception of time and need from that 
required for long-term planning. The policy 
$cientist faces a constant dilemma: 
good policy-making, good policy-oriented 
future studies constitute a desire for better 
policy-making ••• the danger is that the 
better and more convincing the future studies 
are, the more they will establish dangers to 
policymaking patterns and the less desired 
they will be ••• correction of this state of 
affairs requires de nova design of significant 
parts of the policymaking system. l 
The policy science approach continuously 
considers both actual and potential changes in 
institutional infrastructures as well as the specific 
nature of rapid, societal change -- particularly 
as it affects and is affected by political processes~ 
The policy scientist relies upon a general systems 
1 Dror, p. 27. 
2Ibid ., Chapter 9. 
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approach as a means of both analyzing and improving 
the policy making processes. 
The establishment of a 'policy science' is a 
cooperative multidisciplinary effort among social 
scientists concerned' with ... the "s.ame ·pr.obl_ems ...... __ .. 
policy formulation, program implementation and 
evaluation. The standard of the policy science 
approach is the improvement of the policy making 
process in general as well as of specific policies. 
Policy science has as a fundamental decision 
rule the integration of political and scientific 
values. Acknowledging the rapidly growing inter-
dependence among policies and the multiplying 
varieties of specialized knowledge. required, 
policy scientists tend to adopt the role of 
ombudspeople in every facet of the policy making 
process -- from deciding' which issues should be 
considered legislatively to the provision of 
information to the public and the evaluation of 





SOCIAL PLAN~ING AND THE POLICY SCIENCES: 
A CONVERGENT APPROACH TO POLICY DEVELOPMENT 
The development of both the policy sciences and 
the social planning approaches reflect recognition 
of planning processes as essential to the effective, 
efficient delivery of public services. The formu-
lation of a comprehensive methodology has emerged from 
a recognition that much has been said about politics, 
participation, community decisionmaking and the 
development of a consensus and very little about 
how to think about relevant planning issues. 1 
Particularly as elaborated in Theory and Practice 
2f Social P1anning,2 and in Desiqn for Policy Sciences~ 
the planning processes suggested by the two fields are 
I 
similar. For instance, the rational problem-
solving approach elaborated in the policy science 
literature, is similar to the emphasis upon 
lA1fred J. Kahn, Theorv and Practice 2f Social 
Planning (New York: Russel Sage; 1969). 
2Ibid • 
3Yzekiel Dror, Design For ~ Policy Sciences 
(New York: Elsevier Press, 1971). 
consequences and -i-m}?l-iea·tions of policy development 
and implementation familiar to social planners: 
both fields recognize planning and policy development 
as continuous process interrelated by the quest for 
'., .:.: - . :', ... . .. ~ . . .. . ,- .. 
a coordinated, multi-disci'plin'ary and cont'ex-tuai"'" 
approach to social problems. Dror refers for 
instance, to Iia heuristic method" for identification 
of preferable alternatives, between alternative 
policymaking system designs and between alternative 
realization strategies. Policy analysis constitutes 
the main prescriptive methods of policy sciences 
for inlproving complex decisions ~ Similarly, Kahn 
defines the planning process as "(the projection of) 
consequences of different choices ••• concerned with 
monitoring and feedb~ck because it is a continuous 
process and the process of making rational decisions 
about future goals and future courses of action 
which require explicit evaluation and choice among 
alternative policy and program choice in the light 
- --- - - - . .. . -'. - .. 2 
facts,. projections and the applications of values. II 
lIbid., p. 62. 
2 Kahn, p. 51. 
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Comprehension of the complex nature of social 
.' problems. and proposed solutions to them is not the 
only conwon link between social planning and the 
policy sciences. Analytic processes are also 
similar. Theoretical frame"lorks for both begin 
with an appraisal of existing policy, including 
the effects of both formal and informal processes. l 
Both fields consider particular policy goals to be 
realized given the specific problem at hand, as 
well as the ideological considerations affecting 
them. Both consider alternative strategies for 
optimizing value goals and shared objectives. Dror 
describes the process succinctly: "we must be 
constantly aware of the dependency of policies on 
the characteristics of policymaking systems. (We 
must be) 'concern (ed) with effectiveness and improve-
ment of policymaking as distinguished from locating 
preferences among discrete po1!cies.,,2 
1Dror , Design, pp. 52-61. 
2Tbod 61 _ 1. ., p. • 
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Planning and policy- development - iso-coupled, - in 
both fields, with a pragmatic acknowledgement that 
an agenda for poli~y reformulation must emerge from 
the concrete task at hand, and flow in the direction 
of -related;- problems-.-- 'Laswell describes a spiralling 
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agenda or "contextual mapping requiring a comprehensive, 
schematic view of the entire social process, and of 
the role of the decision process within it."l Kahn, 
from a similar perspective, suggests that "the imagery 
of a series of intersecting circles or spirals is 
proposed, alth~ugh it is not readily depicted on a 
readable chart."2 Essentially, then, both policy 
science and social plann~ng include "an examining of 
present conjuncture of events, giving full weight to 
the axis of time (in order to) expand parameters of 
complexity," to propose "an orderly l!1anner of 
revealing the significant contours of reality."3 
1 -
Laswell, p. 65. 
2 A.J. Kahn, p. 191. 
3D . 49 ror, Des1gn, p. • 
\ The major planning construct common to both 
social planning and the policy sciences concentrates 
upon the fundamental features of the total context 
within which a social problem surfaces;l the ideal 
and the feasible are compromised so that ideal 
solutions yield to the concrete circumstances in 
which power arrangements are established. 
While the similarity of goals and techniques 
utilized in the planning and policy analysis models 
of social planners and policy scientists is striking, 
differences between them are also noteworthy. The 
preoccupation of the policy scientist with the 
amalgamation of different social sciences -- that is, 
with the development of a technical infrastructure 
that will solve social problems, is paramount. It 
has been tempered, however, with a concern about 
value clarification germaine to the armentarium of 
the social planner. 
A major analytic focus for the social planner 
is to display the array of complex ideological 
1 A.J. Kahn, p. 330. 
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conflicts, constraints and obstacles that inhibit 
the development of a given policy or program. 
tfuereas the policy scientists often assumes homo-
geneous values, the social planner seeks arenas 
o-f- -po'tential compromise- to problems d"efined:-by ,.--
ideological conflicts and constraints. Kahn notes: 
.. If one accepts Kenneth 1a.rrow' s conclusion that a 
social welfare function is not the solution because 
logically it is not possible to achieve social 
choice which amalgamates discordant individual 
preferences, one faces the ultimate need to make 
some C!ecisions politically. ••• I. subtle but 
important problem is found in the-fact that even 
under very congenial circumstances, where planners 
seek to help laymen make the value decisions by 
translating technical issues into value terms, 
the task is difficult. The truth is that planners 
and technicians may find such translation as 
difficult as would the layman attempting to reverse 
the pro'cess."l, 




The policy scientist seeks economic, political 
and computer-based tools to solve complex problems 
when functioning as analyst~ the policy scientist 
often relies on techniques developed by the 
economist or systems analyst. When studying the 
policymaking process, on the other hand, the policy 
scientists relies on political concepts and processes 
more frequently associated with the political 
scientist. 
Conversely, the social planner seeks compromise 
among economic, political and ideological conflicts. 
The policy science perspective is different: 
application of science requires more than the 
advocacy of predetermined positions with the 
help of scientific terminology ••• the least 
that is required for the application of 
political science to policy problems is an 
explicit methodology for identifying preferable 
policies on the basis of scientific knowledge~ 
that is, a prescriptive methodology.l 
lDror, Design, p. 4. 
257 
policy scientist can a~s.o be distinguished by the 
fact that the.components of the planning process 
are the sine q~a non for the· ... former; .... the latter 
is concerned primarily with.a specific phase of 
the planning process, namely the analysis and 
implementation of policy. Moreover, the policy 
scientist is acutely concerned· with what Dror 
refers to as "metapolicylt or "policy on how to 
make policy": 
to invent novel mega·poli¢ies, to identify 
alternative, preferable metapjlicies, and to 
help in the realization in concrete policy-
making systems -- these ·are among the tasks 
of policy sciences ••.• its main concern is 
with societal direction systems and, in 
particular, the public .. policymaking system. 
The main interest of· policy scientists is 
better policymaking which produces better 
policies ••• policy science as such is not 
directly concerned with the substantive 
contents of discre~e ·policy problems (which 
should be dealt with by the relevant normal 
sciences) but rather w·ith improved methods, 
knowledge, and systems for better policymakingt 
lIbid., p. 51. 
',', . 
The social planner is primarily concerned with 
the "substantive content of discrete policy problems," 
particularly· with regard to "the planning of social 
aspects of overall balanced economic and physical 
development." His focus is social considerations 
or the planning of what are specifically recognized 
as social sectors and the relationship among such 
sectors. He seeks equilibrium among policy issues 
ultimately defined by social rather than economic or 
political parameters. How redistributive is a 
program? Will its design favor .universal or selective 
implementation? B~' what criteria wlll effectiveness 
supersede efficiency as a primary consideration in 
policy formulation? These parameters are of the 
essence to the social planner and distinguish his 
perspective from that of the policy scientist. The 
translation of social goals into effective programs 
characterizes the problem-solving approach of the 




Policy Science tries to be self-conscious 
and to consider its own paradigms, assumptions, 
tacit theories, infrastructures and applica-
tions as subjects for explicit study and 
conscious shaping. The constant study, 
monitoring, and redesign of policy sciences 
itself are the main subject matters of policy 
sciences. l 
.To some extent, the complex, interdependent and 
multi-dimensional history of social problems, as well 
as the limitations upon resources available for 
problem-solving, seems to culminate in a convergence 
between two approaches. Like policy scientists, 
social planners are concerned with the development 
of a predictive model that can contribute to 
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effective, efficient choices among policy alternatives. 
If technical solutions developed by decisionrnakers 
can be coupled with an emphasis upon the exploration 
of value conflicts, the parameters for practice can 
be reformulated to deal with ideological and technical 
impediments to the formulation of effective social 
policy. 










TYPES OF STUDIES 
Policy Sciences 
1. Convergence of Social Sciences 
into a heuristic, broad-based 
perspective on social reform 
2. Problem-oriented identification 
of social issues as components 
of urban processes that can be 
confronted coherently and on a 
long-range basis 
3. Informed compromise among 
polarized ideals and distinct 
methodologies 
1. Study of policymaking processes 
2. Critique of extant or projected 
policy -- including increasing 
visibility of future choices 
3. Scholarly attention to benefits 
and distributions that do and 
do not result from application 





1. Goal clarification 
2. Description of trends 
contextual mapping 
3. "Analysis" of antecedent 
conditions 
4. Projection of future 
developments 
5. Selection of goals from 
among alternatives 
UNDERLYING DECISION-I. Exploration of linkages 
RULES WITH WHICH between immediate political 
POLICY OPTIONS ARE realities and projection of 
GENERATED long-range issues 
2. Formulation of projected policy 
problems and creation of rules 
to resolve them 
3. Development of means by which 
democratic and scientific 




SOCIAL WORK AND THE POLICY SCIENCES 
PART I SUMMARY STATE~mNT 
INTRODUCTION 
Each of the macrosciences described offers concepts 
and perspectives that enhance the study of social 
policy. This section will summarize the strengths 
and limitations of economics, systems analysis, poli-
tical science and the policy sciences as they inform 
. 
the social worker in the role of policy analyst. 
Economics and systems analysis provide similar 
contexts for policy study. Both offer quantitative 
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techniqu s for the analysis of policy. __ ~C)~h_ a.re primarily 
. . 
with the costs, benefits and tradeoffs inherent 
in choicel. 
wise, pblitic~~._science and the policy sciences 
offer a comparable approach to policy study. Both 
disciplines are concerned with the development of 
political modelsl that can be applied to the predicting 
of policy determinants. Both analyze policy outcome 
within the context of political processes, consensus, 
and feasibility. I 
The+9 are of course other ways to compare the 
macro sciences. I Economists and political scientists 
both rely on cost-benefit techniques,for example. 
The econmmist seeks cost-efficiency~ the political 
scientist an effective political strategy. The variables 
differ, ~ut the techniques for analysis are the same. 
ECONOMICS AND SYSTEMS ANALYSIS: APPROACHES- TO peLICY 
ANALYSIS ,AND CONTRIBUTIONS TO SOCIAL WORK 
Economists address two issues that, in essence, 
define social policy. One is how resources are utilizedi 
the second is how the fruits of economic activity 
are distributed. These two foci provide a context 
for policy analysis that is useful to the social 
worker in the role of policy analyst. 
As a study of limited resources and competing 
claims, economics provides a framework within which 
the analysis of social policy can take place. And, 
as a focus on the relationships between the individual 
citizen -- what he produces and receives -- economics 
contributes a variety of concepts that can be applied 
by social workers to the analysis of social policy. 
Analysis of the benefits and costs entailed in 
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the delivery of services by other than market mechanisms 
is of crucial concern to social workers. In this 
regard, also, economic concepts are applicable. How 
resources are utilized, who pays and who benefits from 
a particular policy, and how benefits are allocated 
and provided are examples of economic concepts that 
the social worker as policy analyst can utilize. 
The issues of resource utilization and resource 
distribution define and intertwine economic and social 
policy at a variety of levels. with regard t time, 
for example, short-range economic decisions c rry I 
long-range social consequences as well as the other 
266 
way around. Similarly, with regard to market pr,~~~~.ses 
and incentives, social policy decisions are 0 ten I _, 
evaluated in pronounced accordance with market cr~teria. 
Attention to the work incentive inherent in transfer 
plans exemplifies such preoccupation. 
Consideration of the indirect macro effeqts of 
policies is another contribution that economiqs ofifers 
the social worker. For instance, transportation 
and manpower policies carry implicit incentives o~ 
deterrents for labor market participation by women 
or workers of retirement age. Similarly, incQmes 
policy may affect wage policy and employment polioy. 
Another contribution economists make to the social 
worker as analyst of social policy is an emph~sis upon 
bases of allocation. In attending to effectiv,enes's 
as a criterion for the analysis of policy, ecqnomi'sts 
attend to costs, ri~~s, and uncer~C!;nti~!!. ~~~q cal:culati,ng 
the consequences of alternative policy decisions. I In 
analyzing the options and consequences of problems' 
or programs the following economic concerns would be 
relevant: how are needs quantified and distributed 
for a given target population? What problems can be 
resolved by a particular program? Can the benefits 
of one program be quantified with respect to the 
benefits of another? 
Economists also focus upon particular issues 
applicable by the social worker to the analysis of 
social policy. Attention to who gains and who loses, 
who pays, under what conditions and over what period 
of time are illustrative. 
The major long-term commitments and anchoring 
values of the social worker are economic in nature: 
redistribution, the reduction of inequality and public 
provision of quality service to all citizens. These 
commitments become policies by means of economic 
instruments -- resource allocation, distribution, and 
rationing. 
In essence, while social workers do not have 
unique skills and may not be in full control of the 
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use of economic techniques such as cost benefit analysis, 
or projection of socioeconomic trends, they can utilize 
economic concepts to examine a social policy. The 
relationship of cost to effectiveness: the bases 
of allocation inherent in a given policy; 
and the relationship between the amount and nature 
of a benefit and co of eligibilit are ail 
examples of economi concepts that can be applied by 
social workers to t e 'analysis of social olicy.1 
Like economics, systems analysis off rs a perspec-
tive and. a series of ·concepts useful to the social 
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worker in the role of Ipolicy analyst. Also, understanding 
the utility and limitations of systems techniques allows 
for effective use of consultation. 
Systems analysis provides techniques Ifor efficiency 
of means as well as 'other cri teria for choosing among 
alternative programs i or policy objectivesJ Both I 
contributions reflect a cornmon perspective -- that 
attributes of a probtem or phenomenon cannot be isolated, 
for purposes of analys'is from their economic, political, 
and social context. 
Two functions performed by the systems analyst 
inform the social ,",ork'er as policy analyst. Quantitative 
d~scription of a progr.am or a network of services 
provides an array of d:etail from· which informed program-
matic decis-ion-s·or- -evalluation can be made.1 Ahd a . 
display of cost and benefits of alternative decisions 
allows rationality ahdi extant data to infdrm recommended 
changes in service delli very or program structure.l 
Another means by ~hich systems techn~ques inform 
the social worker inl the role of policy analyst is the 
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dissecting of complex problems into discrete component 
parts. For instance, a systems analysis of a social 
service program breaks down costs "and benefits in order 
to determine a) how the agency's resources are being 
mobilized to provide service, b) how elements of service 
interface with regard to program objectives, and c) how 
relevant systems coordinate, integrate and harmonize. 
Similarly, systems techniques can provide the social 
worker with an analysis of the complex of interdependent 
phenomena that underlie political, economic,and social 
systems. Such studies provide a quantitative overview 
of extant data, and of the sequencing patterns of 
objectives, impact, and consequences of relevant policies 
and programs. 
Aside from the system analyst's value as technical 
consultant, he/she contributes to the social worker 
a relevant ana~tic perspective: a holistic approach 
to phenomena as interrelated by hierarchical objectives: 
an analysis of the welfare system, thus, includes an 
account of relevant demographic factors, eligibility 
requirements and benefit levels, as well as of resource 
constraints. 
The systems analyst's approach to policy study 
reflects criteria by which the social worker can balance 
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program effectiveness' with cost ~ They -·inc1udesocia1 
need; efficiency; availability of resources~ harmony 
among programs; and, compa'tibil:i ty of a program with 
prevailing societal beliefs, principles," and ·practices. 
Thec'oncepts' a'nd perspectives" utilized' by -systems 
analysts are not uniformly relevant to the social worker 
in the role of policy analyst. For instance, technical 
problems often inhibit the quantification of social 
phenomena, or of ideological bases for decisions • 
. Adequate data concerning the· extent to which one phenomena 
deviates as the repercussion' of another is equally scarce. 
A related limitation .o~ systems analysis as a tool 
for the social worker is that the problems confronted 
tend to be political and social' rather than technical. 
The systems analyst can expose the tacit political 
assumptions that underlie a given situation. However, 
consequent changes are impossible to quantify. The 
applicability of quantification to political decisionmakinq 
is limited; it is, in fact, antithetical to what are 
. . 
usually diffuse and incremental decision making processes. 
In essence, solutions offered by systems analysts 
are rational and therefore, by ~efinition, somewhat 
antithetical to the political. settings in which decisions 
are ultimately made. Te'chni'ca1 solutions are often 
not feasible in a process in which the optimum expected 
',,' " 
. ", ' , 
'f 
outcome may be the determination of which constraints 
and political costs can be minimized and to what end. 
POLITICAL SCIENCE AND POLICY SCIENCES 
APPROACHES TO SOCIAL POLICY: CONTRIBUTIONS TO SOCIAL 
WORK 
The political scientist and the policy scientist 
analyze policy as a political choice fashioned by 
compromise, mutual accommodation, and mediation through 
political systems. This viewpoint is sensitizing 
both to the import of feasibility and consensus, and 
to the lack of coherence that often characterizes 
policy. Such a perspective also suggests that policy 
is .ultimately an expression of ambiguous ideology and 
political forces. 
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Political scientists and policy scientists typically 
focus upon power and purpose as an expression of value-
conflicts among choices. These are analyzed with 
reference to the political processes that culminate 
in specific policies. Sayre and Kaufman, for instance, 
conclude that mutual -accommodation.- is the si-neg a 
non of policy development. l Similarly, McGeorge 
Bundy notes that policy objectives are ultimately 
justified by conflicting ideological intent and 
conviction::. 2 
Particularly the political scientist's analysis3 
of policy illustrates ways in which political systems 
are organized not to respond to the needs of a target 
population, but to the power base of relevant const!., 
tuencies. 
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Such a pe~spe~tive is applicable to the social worker 
in that understanding power, decision making processes, 
and conflicts among values as they are expressed in I 
policy outcomes elucidates policy content. Zald's 
analysis of organizations as polities is exemplary. 
He illustrates that policy goals in social work agencies 
lWallace Sayre and Herbert Kaufman, Governin~ ~ 
~ City (New York: Russel Sage, 1960). 
2MCGeorge Bundy, liThe Battlefields of Power and i 
the Searchlights of the Academy., II in E.A. Johnson, ed., 
Dim·ens·ion·s of Diplomacy (Bal timore: Johns -Hopkins
' Press, 1964>-
3see for example, Y. Gilbert, The Children's' Cause 
(Washington, D.C.: Brookings Institution, 1976), and I 
Ira Sharkansky, Policy Analysis in Political Science 
(Chicago: Markham Press, 1971). --
are often in flux and that the patterns of ~nfluence 
are central to understanding them.l 
The. assumptions that characterize a political 
perspective on policy can be dysfunctional to the 
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social worker in the role of policy analyst. For 
instance, in assuming that policy is a deliberate 
exercise of power, the political scientist perceives 
policy only as political choice, fashioned by compromise· 
and mutual accommodation. Political scientists imply 
. 
or state that there is no mechanism by which policy 
outcome can be rationally influenced. 
The implication of such a perspective is that 
amelioration of policy can occur only by political 
process. In essence, then, the only course of action 
available to the policy developer is the strengthening 
of advocacy groups and coalitions in favor of programs 
that meet specific needs. 
For example, Steiner's analysis of welfare2 
indicates that welfare policy results from a combination 
lMayer Zald, "organization as Polities: An Analysis 
of Community Organization Agencies," in Ralph B. Kramer 
and Harry Specht, Readings in Community Organization 
Practice (Englewood cliffs;-New Jersey: Prentice Hall, 
1975), pp. 143-154. 
~ilbertY. Steiner, Social Insecurity: The Politics 
of Welfare (Chicago: Rand McNally, 1969). 
of political conflict and political consensus among 
publically acceptable stereotypes. Such an inter-
pretation, while valid to a degree, minimizes the 
import of economic considerations such as the 
relationship of program expenditure to tax and benefit 
... ::! .•.•. 
structures are of minimal import. Steiner notes that 
"the low tax cause rarely wins when the image of a 
recipient is that of a white, older literate citizen." 
He concludes that a stringent eligibility line designed 
to restrict eligibility is more common when the image 
of the recipient changes to that of an uneducated, 
unmarried black and her children. l 
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Such a perspective might weaken the import of 
economic or social analysis. That is, if policy is 
interpreted primarily as a political act of accommodation, 
economic or social bases become relevant only if they 
have powerful allies. 
As an amalgm of macrosciences, the policy science 
approach to policy making draws primarily upon the 
concepts and techniques of political scientists, but 
also on those of the economists and systems theorists. 
lIbid., p. 3. 
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The concept of innovative interplay among disci-
plines defines the policy science approach to analysis. 
It is useful. to the social worker in that, as analyst, 
he/she is concerned with the economic, social, and 
political aspects of social policies and programs. That 
is, the policy scientist perceives problems as complex 
social systems in which each aspect is defined within a 
reciprocal-cause relationship to all others. 
Similarly~ the policy science perspective stresses 
a search for an effective theory and method of policy-
making that would be useful to all policy analysts. The 
policy sciences is, in fact, a heuristic approach to policy 
that cuts across the boundaries of a particular discipline. 
In essence, the broad-based, future-oriented perspec-
tive that the policy sciences bring to analysis is utili-
tarian. 
analysis. 
The policy scientist provides a procedure for 
He/she stresses the application of quantitative 
techniques to particular substantive areas. That is, 
systems analysis or operations research or cost benefit 
analysis are utilized to analyze policy related phenom~na. 
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PART II ROLE OF SOCIAL WORK IN POLICY ANALYSIS: 
AN I'NTERPRETATION 
The central focus of this study has been an exploration 
of the methodological contributions of economists, 
systems analysts, political scientists and policy 
scientists to the analysis and development of social 
policy. In this section, the social work profession's 
repertoire of tasks and value commitments are displayed 
such that emphasis is placed upon those concepts and 
methods of inquiry that are potentially valuable to 
the social worker in the role of policy analyst. 
That role is integral to the process of planning: 
npolicy choice and programming in the light of facts, 
projection and applications of values. n ! It is 
characterized by "attention to the choice among alter-
natives in light of specified cri~eria; the analysis 
of altern-ative po-i-i-c'ies designed to achieve certain 
lAlfred J. Kahn, Theory and Practice of Social 
Planning (New York: Russel Sage Foundation;-l969), p. 17. 
·0 
objectives."l The.choice among alternatives is, in 
effect, the development of social policy: 
277 
social policy is all about multiple, vague and 
conflicting goals ••• the study of social purposes 
and how they can be achieved ••• (about) the 
abiding issues of choice among conflicting but 
desireable objectives ••• the clarification and 
explanation of submerged and conflicting goals. 2 
lIbid., pp. 15-16. 
2Martin Rein, Social Policy: Issues of Choice and 




CIIOOSING AMONG OPTIONS: ATTENDING TO IDEOLOGY 
Based upon professional value commitments, the 
social worker has two major obligations as policy 
analyst. The first is attending to i~eology rather 
. '.' . '"':. ~ .... - : ".,; ... : ' 
. .:; . ," :' . 
than technology as the pivotal obstacle to social 
change and the second is exposing the complex value 
dilemmas inherent in policy options. 
With regard to the first, Mencher has noted 
that: "with no fixed or deterministic means, our 
society is exposed to more ideological conflict . 
than societies that, by established preconditions 
for the mainten~nce of values, avoid an elaborate 
range of·conflict pOEition over en~s."l 
The pivotal issue from which ideological 
conflicts arise is the multiple and contradictory 
definitions of inequality that lead to disparate 
analyses of social problems. 2 
An indication that attention to problems of 
in~q~a;U, tY-. is stymied by -.ideological ·cen-fl lct·s· -
rather than lack of technical expertise is the 
Isamuel Mencher, "Ideology and The Welfare 
Society," Social t-1ork l2:3(July 19(7):3-11, pp. 4-5. 
2See for example, Pamela Roby and S.M. Miller, 
The. Futuro of Inegualitz (New York: Basic Books, 
1970) • 
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( ... continuing controversies about the form and content 
of social policy in America. These controversies 
have been waged on a variety of levels, and such 
questions as what the size of the public sector 
should be; hO\-1 it should dovetail ... li th the pri va te 
sector; l-1hich choices can be individually made arid 
which must be pub1ica11y or socially decidec1; ho~,. .. 
social \-lea1 th should be accrued and for what 
purposes it should be utilized; and on what basis 
and in what form transfers should be made, are 
profoundly rooted in historical debate. 
These important questions have been raised and 
argued about throughout our history. ~ Federalist 
Papers,l compiled between 1787 and 1788, document 
how early in ou~ history we were struggling with 
the same prob1e~s we continue to face with respect 
to the comp1ex.of economic, political and social 
relationships between the individual and society. 
Hofstadter notes that "however much at odds on 
specific issues the major political traditions have 
shared a belief in the rights of property, the 
1A1exandcr Hamilton, James Madison, and John 





philosophy of individualism, and the value of 
competition -- they have accepted the economic 
virtues of capitalist culture as necessary qualities 
of man." He concludes that "American traditions 
s.hClw -. .;i..·.strcmg bias·· in . faver -o~: ~qu.al:i, tarian - ,., '. 
democracy, but it has been a democracy of cupidity 
rather than a democracy of frateinity.pl 
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ARTICULATING VALUE DILE1·1r-1AS INHERr.N'l' IN POLICY OPTlm~S 
Exposing the value dilemmas inherent in policy 
choice is a second crucial task for the social worker 
as policy analyst. For instance, an analysis of the 
tension between the public and private sectors as it 
affects the delivery of service exemplifies the value 
I 
dilemmas that color policy options. 
In his unpolished, but impressive, attempt to 
trace· ·the growth of individual-sta·te r-ela'fiOrfSi 
lRichard Hofstadtcr, The American Political 
Tradition (New York: Vintage Press, 1949), p. viii. 
c Mencherl provides insight into the changing quality 
of the relevant debates over time. He ascribes the 
underlying tensions to a cultural compulsion to 
perpetuate the myth of free will and individual 
responsibility on the one hand, and attempt to 
dispel the myth and replace it with a theory of 
social causation on the other. In accord with 
Hofstadter, he finds that throughout American 
history, the issue of public responsibility for the 
able-bodied -- presumed potentially productive 
has been vehemently disputed. 2 He argues that 
society as a whole ·and the welfare of individuals 
cannot be separated, that the whole relies on the 
health of all its elements,3 and that the individual 
is not solely accountable for his destiny. He 
concludes that despite the continuous movement 
towards the provision of social protection for the 
individual, "the belief that generosity of treatment 
1 Samuel Mencher, Poor Law To Poverty Program 
(Pittsburgh, Pennsylvania: University of Pittsburgh 
Press, 1967). 
2Ibid ., p. xvi. 







was encouragement to' an1;iso.cfa.l behaviour continues 
.. 1 
to be a major source of.conflict. 1I 
Mencher's perspective is that since the 
Depression the conflict· between the expansion of.·· 
. , , . ,. -.- .' - ,- , " ,.. . -
social ·responsibility and the rights of the indivi-
dual have been resolved "in favor of acceptance of 
the social foundation of individual action. 112 He 
documents the increased attention to such issues as 
the ongoing re-examination of the nature of indivi-
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dualism and its relationship to social responsibility 
as manifest in social security programs: a changing 
emphasis from private to public planning; anc the 
." 3 
rapid growth of the public sector. 
If joint governmental.and voluntary planning 
efforts can be viewed as testimony to the existence 
of a participatory democracy, it can also be construed 
as evidence th~t pluralism is a myth. Reich expresses 
lIbid., p. 326. 
2Ibid • 




such a point of view. l He suggests that, "At the 
very least, it is time to reconsider the theories 
under which new forms of wealth are regulated, and 
by which governmental power over them is measured. 
It is time to recognize that 'The Public Interest' 
is all too often a reassuring platitude that covers 
up sharp clashes of conflicting values, and hides 
fundamental choices. It is time to see that the 
'privilege' or 'gratuity' concept, as applied to 
wealth dispensed by gover.nment is not much different 
from the absolute right of ownership that private 
capitalism once invoked to justify arbitrary power." 
Marcuse states that "the prospects of the 
containment of social change offered by the techni-
cal rationality that governs society depends on the 
2 prospects of the welfare state." These prospects, 
or the lack thereof, depending upon one's point of 
view, also reflect the ideological conflicts and 
_ lCharles Reich, Property in ~ Planned Society 
(New Haven, Connecticut: New Haven Press, 1969). 
2Herbert Marcuse, One Dimensional Man (New 






debates that impede the development of a welfare 
soci~ty. 
Marsh states that widespread belief in a series 
of myths about American society abet the.containment 
of a welfare state. False stereotypes are perpetu-
ated by our persistence ""in acting on unpro'l'en 
assumption, ill-defined standards and values, half-
truths and myths about the nature, purpose and 
functions of the state and its citizens."l 
For instance, even if an increasingly vehement 
anti-planning stance has been coupled with an 
increase in economic planning,2 economic planning 
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is not necessarily synony~ous with increased economic 
protection, particularly for the poor. Even Mencher, 
despite his optimism, acknowledges that: "the 
evolution of economic security from a private to a 
public responsibility and from a local to a federal 
function has been considerably slow •••. personal 
responsibility is still considered the foundation of 
-- _. --_. 
- - .---
- ID~vid 'Marsh, The Welfare State (London: Longman 
Press, 1970), p. 57:--
2Gunnar le1yrdah1, Beyond ~ l\'elfare State (New 




economic security and only when it fails, are 
appropriate alternatives sought."l 
One of the debates that has grown out of 
faulty information is that we live in necessary 
conditions of scarcity. Reordering national 
priorities, planning budgetary changes, and choosing 
among alternative goals and alternative means of 
achieving those goals, are constantly swayed by 
reallotment of limited resources among competing 
needs. Titmuss states the·point clearly when he 
points out that social security and social services 
are not dominated by a single objective. They 
express multiple goals, some of which are harreonious, 
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others of which are in conflict, either ad~inistratively, 
or financially, or ideologically.2 
Until recently, it has been argued that technolo-
gical sophistication has rendered the concept of 
scarcit~ obsolete. Bazelon, for instance, has argued 
that: 
I Hencher, p •. 383. 
2Richard lot. Ti tmuss, "Social Administration: 
Teaching and Research," in COIlU!'.i tment To t7elfare 




• •• ·the whole point about the new freedom, the 
new technology., is that .it .has made scarci-ty' 
absurd ••• scarcity of money ••• no longer 
reflects a reality in order to preserve the 
illusion of the absent condition ••• a 'Paper 
Economy that is nothing but a destructive 
perpetuation' of existing power relations 
beyond their period.o~. historical ut~lity.l 
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On the other hand, the Club of Rome Report argues 
that: 
With world population doubling time a little 
more than thirty years, and decreasing, 
society will be hard put to meet the needs and 
expectations of so many people in so short a 
period. i'Te all are likely to try to satisfy 
these demands by over-exploiting our natural 
environment and further impairing the like-
supporting capacity of the earth. Hence, on 
both sides of the man-environment equation~ the 
situation will tend to worsen dangerously. We 
cannot expect technological solutions alone to 
get us out of this vicious cycle. 2 
Just as scarcity can be defined alternatively 
as a problem or a smokescreen concept of gro\oJ'th as 
a panacea to the problems.of poverty has been a moot 
point among analysts. Those who view growth as a 
self-contained'solution identify it with increased 
economic security, increased employment opportunities 
lOavid Bazelon, The Paper Economy (New York: 
Vintage Fress, 1963),-p7 17. 
2Dennis Meadows et a1., Limits to Growth 




and increased general prosperity. Henry Wallich 
represents this point of view: 
If growth came to a halt, it is obvious that 
every last penny of public and private income 
would be drawn upon to provide minimal consumer 
satisfactions. There would be very little left 
for the job that needs to be done ••• Growth is 
the source fro~ which our task must be 
financed ••. to stop g"rowing ,.,.ould be to coromi t 
suicide for fear of remote death. l 
Those less enchanted with growth as a synonym 
for economic well-being see -- not growth -- but the 
values represented by gro\l1th as the germaine issue. 
From this point of view, the concept of gro\o,·th in 
the abstract is rendered meaningless as a way of 
resolving welfare problems; rather, the decisions as 
to how growth will occur, who will benefit and who 
will pay for its spillover effects is of central 
concern: 
If we considered what 'ole meant by, higher '-Iell-
being and made it our object, capacity for 
growth would fall into its proper place as a 
means, not an end. Gro"lth is not a value in 
itself. It can be the servant of values it can 
also be their jailor. 2 
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lHenry Wallich, Op Ed, New York Times, February 12, 
1972, p. 29. 
2 H.V. Hodson, Diseconomies of Growth (New York: 
Ballantine Books, 1972), p. 8. 
t. ..... 
1.. •• 
If the goal were resolution of poverty, then-
first claim on the products of growth should 
be to repair the ravages of the growth 
process. If, as by-product in our quest for 
growth, we destroy the purity of air and 
water, generate ugliness and social disorder, 
displace workers and their skills, gobble 
up our natural resources chew up the amenities 
in and around our cities, the repair of 
threat damage would have first claim on the 
process of growth. l 
If scarcity and growth can be arenas of 
ideological debate, so too can redistribution. A 
hallmark of the redistributive process in America 
is that it has never occurred solely as ideological 
ground; when it has taken place, it has not 
contradicted either the American predilection for 
redemption through \olork, or the personal/pathology 
explanation of poverty. 
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Some analysts argue that neither the distribution 
of revenue nor services has significantly altered 
over time. 2 Plotnick and Skidmore elucidate the 
effect of different standards of measurement on 
·the d~QC!tJL ~Qllqe_X":ning how much r_edistributionoccur-s 
in our society: 
lWalter Heller, New Dimensions of Political 
Economy (New York: Free Press, 1964), p. Ill. 
2For example, Joseph Pechman, Federal Tax 





Rising average real incomes do not affect the 
absolute measure of poverty. Iio\-Iever, the 
relative poverty lines increase at about the 
same rate as average incomes. A society can 
reduce the problem of poverty in an absolute 
sense by moving people about a given poverty 
threshold. The same society may simultaneously 
become less egalitarian as measured by the 
distance of its poorest citizens fror.l the 
typical standard of living. The absolute 
measure would sho\'l progress; the relative 
Dleasure would not. I 
That is, whether or in what ways redistribution has 
occurred remains debateable, according to: what 
statistics are referred to (Miller), whether 
benefits and expenditures are balanced against tax 
revenues (Lampman, Pechman) in measuring the extent 
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to ~hich distribution .has occurred; and, which benc-
fits and \"Ihich taxes are included in the computation. 2 
Othel'S argue that the balance bet\-Iccn redistri-
bution and growth is the crux of all social policy 
debate. Bel1 3 notes that "the distribution of income 
influences the rate of growth of an economy as the 
rate of gro\-Ith influences distribution." 
lRobcrt Plotnick and Felicity Skidmore, Progress 
Against ~~rt~ (New York: Academic Press, 1975), 
p. 170. 
2Martin Rein, "l~elfare Planning, II Interna tiona! 
Encyclopedia (New York: Frec Press, 1968), Vol. 12, 
pp. 142-153. 
30anie1 Bell, Cultural Contradictions of 






Redistribution implies the deliberate use of 
organized. power .in order to mollify market forces 
by guaranteeing a minimum income, social protection 
against sickness,' old age and unemployment insurance, 
and universal access' to a range of high-quality 
. 1 . 1 SOCl.a serV1ces. Implied is redistribution of 
income, services and, ultimately, decision-making 
power. 
Mencher's rationale for a belief that redistri-
bution has not occurred is that the myriad ,of 
existing social policies is characterized by ideo-
logical looseness: 
It may be loosely defined as falling some~here 
between liberalism and socialism, but it is 
difficult to find any clearly recognizeable ·or 
conscious school of social and economic thought 
providing the foundation of welfare thinking. 2 
In another context, P.ofstadter has illustrated 
what he terms the "coexistence of illiberalism and 
reform" \,.,hich has produced a tenacious status quo: 
lAsa Briggs, "The t'?elfare State in Historical 
.Per.spective,"_in CharlesSchot'tla·nd·,· ed., The 
Welfare State (New York: Harper Torchbooks;-I967), 
pp. 25-46, p. 43. 




,. : .. 
l .... 
"" .. ,.. 
Some men and indeed some political movements 
seem to live close to that line and to swim 
back and forth 'across it more than once in 
their lives. The impulses behind yesterday's 
reform may be put to the service of ·reform 
today, but they may also be enlisted in the 
service of reaction. l 
Whatever the genesis or rationale, it is clear 
that ideological debates and conflicts emerge at 
every level of th~ planning process with regard to 
social welfare -- from the formulation of policy 
to the execution of programs and the analysis of 
prog~arns. In a context of ideological conflict and 
contradiction, the social welfare profession has as 
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its caveat the clarification of value choices explicit 
in policy decisions. It has as its long-term commit-
ment the achievement of a welfare state in which the 
central implications would be; 
redistribution of income from the middle majority 
to the minority poor: the financing and manning 
of a vast apparatus of social agencies in the 
fields of' education·, health and welfare; the 
need is study the actual operation of such agencies;. 
the necessity of welfare planning and a rational 
delineation of welfare priorities so that the 
total effort moves us towards widely shared goals. 2 
lRichard Hofstadter, Age 2! Refor~ (New York: 
Vintage Press, 1955), p. 41. 
~arold C. l'7ilensky and Charles N. Lebeaux, 
Industrial Society and Social Welfare (New York: Free 
Press, 1965), p. v. 
,.. 
... 
Defined by the tension between anti-ylanning 
stance, and the increa.sing amount of planning taking 
place, the social policy task is wedded to its ideo-
logical commitment: by extension of its belief in a 
welJare ·s1:.at~, :j.t seeks a reversal.of our duplex 
society or of: 
the social policy error of choosing to devise 
separate programs for the poor ••• in each 
major policy are a ••• this is a duplex society 
in which the poor live in the same house as the 
rest of us, but divided ••• as for welfare, in 
a rich country it becomes a steadily expanding 
program beset with dilemmas about ho\'l to pay 
enough \'lithout paying too generously to somC:! 
and how to avoid seeming to encourage idleness 
and separation. l 
Assuming that our society will remain ideologi-
cally corrmitted to a mix between a regulated and 
privately controlled means of distribution and 
production, and to the primacy of economic incentive 
and reward for productivity, the major task of the 
social policy analyst is to expose the complex value 
dilemmas relevant to feasible policy options and to 
develop criteria for choosing among them. 
1A1vin Schorr, Op Ed, ~·York Times, June 5, . 




DEVELOPING CRITERIA FOR CHOOSING AMONG POLICY OPTIONS 
The development of criteria for choosing among 
policy options reflects the analyst's decision-
rules. For the social worker, decision-rules 
reflect professional value commitments. One of 
these value commitments is to the fostering of 
human growth and development. l Another is to the 
d . f' l't 2 re uct10n 0 1nequa 1 y. 
The critical task for the social worker in the 
role of policy analyst or policy developer is 
predicated on these two value commitments. Sub-
stantively, that task is the determination of the 
most efficient and fe~sible means for meeting those 
commitments, as well as ambiguous ideological 
conflict, choices, or constraints upon action. 
Ideological conflicts, choices, and constraints 
upon action can be articulated in a variety of forms. 
1Alfred J. Kahn, Social Policy and Social 
Services (New York: Random House, 1974). 
2See , for example Richard M. Titmuss, "Issues 
of Redistribution in Social Policy" and "Social 
Administration: Teaching and Research," in 






One is the hidden ~r' imp~'ic~~' socj al andecClnqlJ1i_c 
costs of choice. A· decisio,n to burn coal instead 
of oil reduces dependence 'on imports, but risks 
polluting the environment. 
-Anothe'r expression of implici-t conflict or 
policy constraint is the disparity between policy 
and implementation. Operationalization of the 
Social Service Grants of 1972 are an example of the 
discrepancy between policy as it is legislated and 
as it is implemented. 
A third variant 6f arnbig~ity, or conflict 
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within a policy, is the holding of a target population 
to standards higher than those applied to the general 
community. Restrictions 'upon commodities for which 
food stamps can be usee, or the eligibility standards 
for mothers receiving Aid for Depencent Children 
payments, exemplify such conflict. 
Anothor kind of constraint upon action is the 
confluence of political pres'su;-es that dictate policy 
outcom'e-s. -Head' 'Starts -legislation, for- instance,-
turned out to be inadequate in; fiscal allocation and 
ambigu~us in its promise. 
" . 
The lack of authority ,with, which to challenge 
established order, is an'other i~pediment to social 
.... " .. " 
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action to which the social worker can attend in the 
capacity of analyst or policy developer. Consumer 
boards of Community Action Programs were victim of such 
constraint: on the assumption that self help was the 
most effective route to escape from poverty, the poor 
were presumably involved in the design and adminis-
tration of programs. But their power to influence 
resource allocation or utilization was so severely 
cramped as to render their participation ineffective. 
CONCLUDING REf-tARKS 
Policy analysts, regardless of discipline, concern 
themselves with the economic, social and political 
contexts in which policy is developed. All utilize 
means by which analysis can inform or study policy 
choice. For instance, costs and benefits can be 
calculated on economic efficiency criteria alone. Or 
they can be measured with regard to effectiveness, or 
social costs and benefits. Implementing a particular 
. 
policy may carry political costs and benefits. Policies 
have consequences, spillover effects, and tradeoffs 
which are interrelated, and which can be either economic 
or social or political. 
Particular skills are essential to all policy 
analysts also. They include the ability to clarify 
90als1 to describe trends: to analyze antecedent con-
ditions: to project future developments: and to select 
among possible means of: achieving~ -a' go.al.L .. In· ad4i1;:ion, 
on the implementation level, all analysts focus upon 
the eligibility criteria and channelling mechanisms 
that prescribe who benefits from a given policy. 
All analysts attend to the criteria by which choices 
are made. Ef.ficiency, equity, and adequacy are examples 
of relevant criteria. So is a consideration of feasi-
bility. 
Finally, all analysts attend to the syntonicity 
among interrelated choices, policies and consequences. 
Positive and adverse impacts of policies are calculated 
by all analysts, regardless of discipline and whether 
they are doing prior or post hoc analysis. 
No analyst claims that decisions are made exclu- '( 
sively or even to a considerable extent based upon rational 
an",lysis. RiY:lin __ notes, in this reg.ard-, that nthere is 
little point in arguing about alternative social strate-
gies, because there is no obvious mechanism for trans-
lating general principles into budgetary and legisla~ 
tive decisions." l Political,economic, and ideological 
forces obviously converge to shape specific policy 
outputs. 
Nevertheless, in certain domains, at particular 
periods of time ,rational co~sideration of alternative 
policies can be influential. 
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For instance, decision makers want and need analytic 
input before deciding to support particular policies. 
Carter's welfare reform package could not have emerged 
on the federal docket without a prior, rational 
analysis of options. 
Rationality can also affect policy choice given 
political consensus on essential criteria. Rational 
solutions can take the form of a set of recommendations 
to a decisionmaker concerning objectives or strategies; 
or they can offer a plan for more effective utilization 
of extant resources. Cost effectiveness studies, and 
computer based models for measuring the extent to which 
provision of services resolves particular problems 
lAlice M. Rivlin, Social Policy: Alternative 
Strategies For the Federal Government (Washington, D.C.: 
Brookings Institution, 1974), p. 4. 
provide examples of how rational analysis can inform 
policy development and implementation. 
Essentially the social worker draws upon the 
concepts and perspectives of the macrosciences as a 
synthesizer. Like ~ll .policy analysts, he/she assumes 
that the study of social policy cannot be isolated 
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from the study of the social, economic and political 
aspects of society as a whole. Essential to the analysis 
of any social policy is an understanding of demographic 
trends including changes in the family as an institution, 
and the position of women. Analysis of policy must 
also reflect the relevance of social stratification, 
the work ethic, and racism. 
Obviously, any effective policy confronts the 
difficult, inherent dilemmas of choice. To understand 
policy, to distinguish between ·objectives and means, 
the analyst studies policy within its historical, 
I 
social, and ideological context. That context is defined 
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